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INTRODUCTION 


Among  the  original  issues  to  be  addressed  by  the  San  Francisco  Public 
Schools  Commission  was  "to  consider  ways  and  means  of  improving  relationships 
and  strengthening  cooperative  efforts  with  other  city  and  county  agencies". 

The  Commission's  initial  study  of  this  issue  found  that  the  Unified  School 
District  and  the  City  and  County  of  San  Francisco  have  a relationship  which 
is  unique  among  units  of  local  government  in  California,  and  perhaps  nation- 
wide. Because  the  School  District,  the  City,  and  the  County  are  coterminous, 
the  delineation  of  respective  roles  and  responsibilities  has  historically 
posed  a set  of  complex  legal,  functional,  and  political  problems. 

The  Commission  proceeded  to  examine  eight  functional  relationships  be- 
tween the  SFUSD  and  the  City  and  County  of  San  Francisco.  The  eight  rela- 
tionships were  of  two  general  types:  administrative  services  and  services  to 

children. 

Administrative  Services  included  the  following: 

1.  Financial  --  services  provided  to  the  SFUSD  by  the  City  Controller  and 
the  County  Treasurer. 

2.  Legal  --  services  provided  to  the  SFUSD  by  the  City  Attorney. 

3.  Personnel  --  services  provided  to  the  SFUSD  by  the  City  Civil 
Service  Commission. 

4.  Employee  Benefits  --  service  provided  to  the  SFUSD  by  the  City  and 
County  Retirement  System  and  the  Health  Service  System. 

5.  Real  Property  --  services  provided  to  the  SFUSD  by  the  Departments 
of  City  Planning,  Public  Works  and  Real  Estate. 

Direct  Services  to  Children  include  the  following: 

1.  Heal th  --  services  provided  by  both  the  SFUSD  and  the  Department  of 
Public  Health. 

2.  Recreation  --  services  provided  by  both  the  SFUSD  and  the  Recreation 
and  Parks  Department. 

3.  Library  --  services  provided  by  both  the  SFUSD  and  the  Public  Library. 

A summary  of  our  findings  and  recommendations  has  been  produced  under  a 
separate  cover.  This  report  provides  more  detailed  information  on  the  Com- 
mission's study  of  these  relationships. 


. 
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ADMINISTRATIVE  SERVICES 


In  the  area  of  administrative  services,  the  rela- 
tionship between  the  School  District  and  City  de- 
partments serve  the  District's  needs  to  varying 
degrees.  In  some  areas,  the  functional  relation- 
ship is  defined  by  law,  and  any  effort  to  forge 
a new  relationship,  or  terminate  a relationship, 
would  require  a change  in  the  State  Education  Code 
and/or  the  City  Charter.  In  others,  the  relation- 
ship could  better  serve  the  District  if  procedural 
changes  were  made;  these  could  be  accommodated 
within  existing  legal  provisions.  Finally,  some 
relationships  are  purely  discretionary  for  both 
parties  and  could  be  altered  or  discontinued  uni- 
laterally. 
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CONTROLLER 


Legal  Provisions 


Under  State  law,  all  school  district  funds  must  be  held  on  deposit  with  and 
be  disbursed  by  the  county  treasurer.  The  Education  Code  provides  for  two  alter- 
native methods,  of  requesting  disbursement  of  funds  from  school  district  accounts 
on  deposit  in  the  county  treasury.  Essentially,  these  provisions  authorize  either 
the  county  auditor  or  a school  district  auditor  to  write  warrants  for  school 
district  expenditures. 

In  San  Francisco,  the  Controller,  acting  as  County  Auditor,  must  provide 
disbursing  functions  for  the  School  District.  He  may  not  question  the  wisdom 
of  any  expenditure,  but  he  must  examine  each  requisition  for  legality,  and  must 
verify  fund  availability  before  drawing  a warrant  on  the  City  Treasury  (Ed.C.  21101 
et  seq.).  Further,  the  City  Charter  requires  the  Controller  to  approve  regulations 
established  by  the  School  Board  for  disbursements  (C.  5.101). 

A school  district  may  apply  to  the  State  Superintendent  of  Public  Instruction 
for  permission  to  appoint  its  own  district  auditor  or  disbursing  officer.  Appli- 
cation must  be  accompanied  by  verification  of  the  adequacy  of  the  district's 
accounting  procedures.  Such  verfi cation  must  be  made  by  the  Superintendent 
(acting  as  County  Superintendent),  the  Controller,  and  an  independent  auditor 
hired  by  the  school  district. 

If  a district  elects  this  method  and  it  is  approved  by  the  State  Superinten- 
dent, the  district  would  hire  or  appoint  a district  auditor  who  would  write 
warrants  for  school  district  expenditures.  The  district  auditor  would  be  required 
to  furnish  account  statements  and  a list  of  warrants  drawn  to  the  Superintendent  on 
a monthly  basis  and  to  the  Controller  upon  request.  If  this  method  is  elected,  a 
school  district  must  pay  for  the  cost  of  printing  warrants  and  must  prepare  all 
necessary  fiscal  reports.  Furthermore,  the  Controller  and  the  Treasurer  may  charge 
the  district  for  all  services  they  continue  to  provide  (Ed.C.  21116). 


The  Current  Process 


The  San  Francisco  Unified  School  District  uses  the  Ci ty- Control ler  to  provide 
accounting,  auditing  and  disbursing  functions  for  the  District.  There  is  no 
charge  for  these  services.  In  San  Francisco,  the  Controller  performs  a greater 
role  than  in  other  districts  in  the  State  due  to  historical  patterns  and  practical 
considerations.  Although  the  District  is  no  longer  a City  department,  the  City 
Purchaser  has  continued  to  perform  most  of  the  purchasing  functions  for  the  District. 
Therefore,  the  companion  functions  of  encumbering,  invoice-auditing,  and  bill- 
paying have  remained  with  the  City. 

The  Controller's  office  provides  the  following  services  to  the  School 
District: 


1.  All  requisitions  for  goods  or  services  are  examined  by  the  City  Controller. 
He  pre-audits  the  expenditure  for  legality,  verifies  that  funds  are  available, 
and  pre-encumbers  the  proper  District  account.  For  the  cafeteria  account  these 
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f unctions  are  performed  by  the  School  District.  However,  the  District  pays  the 
Controller  for  the  services  of  one  of  his  staff,  half-time,  to  audit  warrants  and 
verify  procedures. 

2.  After  a purchase  of  goods  or  services  is  made,  the  invoice  and  receipt 
documents  are  examined  by  the  Controller.  He  determines  that  it  is  a legally 
authorized  expenditure  and  has  been  properly  executed;  removes  the  pre-encumber- 
ance  and  debits  the  proper  account;  and  issues  a warrant  on  the  Treasury  for  the 
School  District.  The  time  required  for  processing  invoices  and  issuing  payment 
is  reportedly  2-6  weeks.  Warrants  are  written  once  per  week. 

3.  The  District  payroll  is  processed  by  the  Controller  who  issues  pay 
warrants  for  all  certificated  and  classified  personnel. 

4.  The  Controller  has  the  responsibility  of  preparing  various  fiscal  reports 
for  the  District. 

5.  As  required  by  State  Education  Code,  the  School  Board  has  responsibility 
to  select  and  hire  an  outside  auditor.  Until  1975-76,  the  Controller  has,  with 
the  approval  of  the  School  Board,  selected  and  hired  the  outside  auditor  for  the 
School  District's  annual  audit.  The  District  pays  for  the  audit. 


Issues/Problems 


At  the  time  of  our  interviews,  the  School  District  and  the  Controller  had 
reached  an  agreement  that  the  accounting  and  bill -paying  functions  would  be 
assumed  by  the  District  at  such  time  as  the  District  assumed  the  purchasing 
function.  The  District  has  subsequently  designed  and  approved  a process  for 
assumption  of  its  won  purchasing.  As  part  of  the  purchasing  study,  the  District 
has  discussed  its  plans  with  the  Controller  in  order  to  determine  the  relation- 
ship with  his  office  under  a new  purchasing  arrangement. 

For  efficiency,  purchasing  and  payment  need  to  be  integrated  systems;  and 
both  parties  have  agreed  that  purchasing  and  payment  should  be  performed  to- 
gether, within  the  same  system.  There  is  also  a reluctance  on  the  part  of  the 
Controller's  office  to  continue  working  with  the  District  in  the  same  way  that 
it  has  been  working  with  the  City  Purchaser  in  the  payment  of  invoices.  While  the 
Controller  has  confidence  in  the  City  Purchaser's  procedures,  he  would  not  have 
the  same  confidence  in  the  District. 

The  SFUSD  represents  the  single  largest  volume  of  work  for  the  Controller. 

It  also  represents  the  greatest  source  of  problems  with  vendor  payments.  Many 
(if  not  most)  of  these  problems,  it  is  asserted,  lie  within  the  schools.  There- 
fore, both  parties  have  agreed  that  it  makes  sense  to  have  the  District  directly 
responsible  to  vendors  for  the  prompt  payment  of  invoices. 

The  District,  in  designing  its  new  purchasing/payment  system,  is  anticipating 
increased  efficiency,  cost  savings,  and  accountability.  By  assuming  the  accounting 
and  payment  function,  a system  can  be  designed  which  will,  with  the  use  of  the  data 
processing  equipment  available,  expedite  vendor  payments.  This  would  result  in 
cost  savings  in  two  ways:  (1)  cash  discounts  could  be  obtained  for  speedy  payments; 

and  (2)  the  District  would  improve  its  relationship  with  vendors,  eliminating 
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"frontload"  bidding  and  increasing  competition  for  District  business. 

It  is  anticipated  by  both  parties  that  the  transfer  of  this  function  would 
require  a phase-in  period  of  approximately  one  year.  During  the  phase-in,  the 
Controller  would  issue  a cash  advance  to  the  District,  against  which  the  District 
will  write  checks  for  vendor  payments.  Upon  presentation  of  an  accounting  for 
these  payments,  the  Controller  would  replenish  the  District's  fund.  This  procedure 
is  permitted  under  the  City's  Administrative  Code  and  is  currently  used  for  the 
cafeteria  account  and  by  the  School  District  purchaser. 

During  this  year,  the  District  fiscal  office  would  develop  procedures  for 
performing  all  of  the  accounting  and  vendor  payment  functions  required  for  appli- 
cation to  the  State.  It  is  our  understanding  that  general  ledger  accounting  and 
payroll  functions  would  not  be  immediately  assumed  by  the  School  District.  However, 
the  District  Deputy  Superintendent  for  Management  states  that  adequate  fiscal 
control  and  financial  reporting  require  integration  of  budgeting,  accounting,  pay- 
roll, and  payment  systems,  and  would  include  assumption  of  all  accounting  and 
payroll  operations  in  an  improved  fiscal  operation. 


Analysis 

Under  City  Charter  requirements  and  State  law,  it  appears  as  though  the 
Controller  may  elect  to  discontinue  issuing  School  District  warrants  at  such  time 
as  the  District  assumes  the  purchasing  function.  In  addition,  the  District  and 
Controller  are  in  agreement  that  the  District  should  assume  vendor  payment  and 
accounting  functions  if  it  assumes  all  purchasing  functions. 

The  additional  costs  to  the  District  in  assuming  the  accounting  functions  was 
estimated  in  the  District's  Purchasing  Task  Force  Report  to  be  $3,000  for  start-up 
costs,  $5,600  annually  for  supplies  and  services,  and  $45,700  annually  for  personnel 
costs.  However,  the  additional  personnel  would  be  reassigned  from  the  Division  of 
Supplies,  and  do  not  represent  a net  increase  in  cost  to  the  District.  The  report 
further  estimates  that  a cost  saving  would  exceed  total  costs  after  the  third  year 
of  a District  purchasing  operation. 

An  additional  cost  which  might  be  incurred  as  a result  of  the  change  Is  the 
Education  Code's  provision  allowing  the  Controller  and  the  Treasurer  to  charge  the 
District  for  any  services  they  would  continue  to  perform  for  the  District.  A 
memorandum  from  the  Controller's  Office  indicates  that  such  charges  would  be 
minimal,  if  they  were  made  at  all.  However,  this  option  is  open  to  the  City,  and 
a formal  agreement  should  be  reached  before  a firm  cost  figure  is  determined. 

As  the  Commission  has  earlier  concluded  that  the  School  District  should  de- 
velop the  capacity  to  do  its  own  purchasing,  we  concur  with  the  plan  to  assume 
the  required  companion  accounting  and  disbursing  functions.  It  is  understood, 
however,  that  the  District  fiscal  operation  would  require  the  cooperation  of  the 
Controller's  office  to  institute  a phase-in  plan  in  order  to  develop  full  capability 
in  these  areas.  While  not  specifically  addressed  in  this  report,  we  endorse  efforts 
of  the  School  District  to  re-establish  its  fiscal  credibility  by  redesign  of  its 
fiscal  management  system. 
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Recommendations 


The  Commission  recommends  that: 


a.  The  payment  functions  of  the  Controller  should  be  transferred  to  the 
School  District  at  such  time  as  the  purchasing  function  is  assumed  by  the  School 
District. 

b.  If  the  District  is  successful  with  the  management  of  the  purchasing  and 
attendant  accounting  functions,  assumption  of  general  ledger  accounting  and  dis- 
bursing functions  could  then  be  accomplished. 

c.  This  transfer  should  be  made  at  such  time  and  in  such  a manner  as  to 
allow  for  necessary  phase-in  and  assurance  of  the  adequacy  of  District  procedure. 
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TREASURER 


Legal  Provisions 

The  City  Charter  provides  for  an  elected  Treasurer  who  is  charged  with  safe- 
keeping public  money  and  property  ( C.  1.103,  6.310,  9.100).  State  law  requires 
all  School  District  funds  be  deposited  with  the  County  Treasurer  (Ed.  C.  17152), 
and  prohibits  the  Treasurer  from  charging  a fee  for  keeping  and  disbursing  School 
District  funds  (Ed.  C.  17151).* 

State  law  also  requires  the  Treasurer  to  advance  funds  to  the  District  to 
meet  current  expenditures  in  excess  of  the  District's  current  balance.  Such  ad- 
vances are  made  against  anticipated  tax  revenues.  If  the  County  (City)  borrows 
money  from  outside  sources  to  make  such  advances,  the  Board  of  Supervisors  may 
charge  interest  to  the  District  (Ed.  C.  21051,  Gov.  C.  53840  et  seq.).  The  Charter 
provides  for  a reserve  fund  for  such  advances  (C.  6.304). 

The  Charter  stipulates  that  interest  earned  on  monies  deposited  with  the 
Treasurer  shall  accrue  to  the  City  and  County,  except  that  interest  derived  from 
deposit  of  any  bond,  utility,  pension,  trust,  or  other  fund  created  for  a specific 
purpose  shall  accrue  to  such  fund.  Public  money,  other  than  that  of  the  City  and 
County,  shall  be  kept  by  the  Treasurer  as  provided  by  law  (C.  6.311).  This  pro- 
vision may  be  applicable  to  the  School  District,  in  which  case  the  Charter  is  not 
in  conflict  with  State  statutes  and  case  law.  These  require  that  interest  earned 
on  School  District  funds  accrue  to  the  School  District  [Gov.  C.  53647,  Pomona 
City  School  District  v.  Payne,  9 CA.2d  510  (1935);  cf.  Metropolitan  Water  District 
v.  Siskiyou  Union  High  School  District,  227  CA.2d  666  (1964)]  . 

The  Treasurer  may  deduct  a fee  for  actual  administrative  costs  entailed  in 
investing,  depositing,  or  handling  funds  where  the  purpose  is  to  earn  interest 
(Gov.  C.  27013). 


The  Current  Process 


Virtually  all  of  the  money  belonging  to  the  San  Francisco  Unified  School 
District  is  maintained  by  the  County  Treasurer  in  one  very  large  fund,  designated 
the  General  Fund.  This  fund  is  a commingling  of  the  monies  generated  by  the 
operating  units  of  the  City  and  County. 

While  all  of  the  School  District's  funds  are  maintained  in  the  General  Fund, 
the  County  Treasurer  accounts  for  the  component  funds  separately.  Through  a de- 
tailed analysis  of  the  ledgers,  the  amount  of  School  District  monies  which  are 
included  in  the  General  Fund  can  be  obtained.  The  three  major  fund  categories 
include  the  Current  Fund,  Special  Funds,  and  Capital  Funds. 


* However,  if  a District  elects  to  appoint  a disbursing  officer  and  draw  its  own 
warrants  on  the  County  Treasury,  the  Treasurer  may  then  charge  the  District  for 
the  cost  of  his  services  (Ed.C.  17151).  See  the  section  on  Controller  for  a full 
discussion  of  this  option. 
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1.  Current  Fund 


The  Current  Fund  primarily  represents  property  tax  revenues  for  School  District 
general  purpose  expenditures.  An  analysis  of  the  cash  flow  of  recent  fiscal  years 
indicates  there  is  a fairly  consistent  yearly  pattern  of  Current  Fund  balances,  re- 
flecting the  receipt  of  tax  proceeds  in  May  and  December.  The  average  daily  balance 
for  this  fund  in  Fiscal  Year  1973-74,  as  reflected  by  the  County  Treasurer's  books, 
was  $9.5  million. 

2.  Special  Funds 

Special  Funds  include  monies  for  categorical  programs  which  receive  revenues 
from  various  sources.  For  example,  the  Children's  Centers  receive  revenues  from 
State  Apportionment,  fees  from  parents.  District  special  override  taxes,  transfers 
from  the  General  Fund,  and  Federal  grants.  The  average  daily  balance  for  this 
fund  in  Fiscal  Year  1973-74  was  $10.3  million. 

3.  Capital  Funds 

Capital  Funds  are  generated  from  the  sale  of  bonds,  the  proceeds  of  which  go 
into  the  City/County  General  Fund  until  the  monies  are  spent  on  the  purpose  for 
which  the  bonds  were  issued.  Depending  on  the  size  of  the  bond  issue  and  the  speed 
with  which  the  monies  are  spent,  there  may  be  a sizeable  amount  of  money  in  the 
School  District's  Capital  Funds. 

For  example,  the  School  District  bonds  were  sold  in  1974  (1973  School  Bond 
Fund),  creating  a balance  of  $17  million  in  the  School  Bond  Fund  in  May  and  June 
of  1974.  Since  the  average  in  all  of  the  Capital  Funds  for  the  Fiscal  Year  was  only 
$4.7  million,  the  impact  of  one  bond  issue  is  apparent.  The  balance  in  the  1973 
School  Bond  Fund  as  of  July  30,  1975,  was  $25.1  million. 

School  District  bonds  are  General  Obligation  bonds  of  the  City  and  County  of 
San  Francisco,  and  they  are  not  obligations  of  the  School  District.  Thus,  the  City 
and  County,  rather  than  the  School  District,  has  the  obligation  to  pay  the  interest 
and  principal  on  these  bonds.  Such  principal  and  interest  is  paid  entirely  by  the 
sales  tax  levied  by  the  City  and  County.  During  Fiscal  Year  1973-74,  approximately 
$3.5  million  was  paid  for  redemption  of  School  District  bonds  and  an  additional 
$1  million  in  interest. 

Interest 


The  investment  of  the  monies  in  the  Treasurer's  General  Fund,  including  all 
School  District  Funds,  is  the  responsibility  of  an  Investment  Specialist  who  works 
for  the  Chief  Assistant  Treasurer  in  the  County  Treasurer's  Office.  Using  a pattern 
of  historical  analysis,  the  Investment  Specialist  estimates  his  cash  position  by  day 
and  makes  his  investments  accordingly.  He  makes  only  short-term  investments  --  that 
is,  less  than  a year  in  maturity.  His  funds  are  invested  primarily  in  Certificates 
of  Deposit,  but  he  also  invests  in  Bankers'  Acceptances,  Treasury  Bills,  etc.  Toward 
the  end  of  each  day,  he  examines  that  day's  current  cash  balance  and  invests  most 
of  the  remaining  money  overnight  in  "repo's"  (repurchase  agreements). 

This  investment  vehicle  allows  the  Investment  Specialist  to  commit  nearly  the 
full  amount  of  the  funds  available  to  him,  since  in  these  overnight  agreements 
the  banks  repay  the  amounts  borrowed  the  following  morning.  The  Investment 
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Specialist  normally  invests  all  but  0.2%  of  his  money  which  he  keeps  on  hand  for 
"till"  money,  etc.  It  is  important  to  note,  however,  that  the  Investment  Special- 
ist does  not  analyze  in  detail  the  source  of  his  funds,  since  he  is  working  strictly 
with  an  historical  pattern.  Nor  is  he  primarily  concerned  with  the  disposition  of 
the  interest  on  the  funds  he  invests.  His  sole  function  is  to  manage  the  "one  big 
pot"  and  maximize  the  short-term  interest  made  on  those  monies.  Whether  the  money 
he  invests  comes  from  tax  receipts,  fees  paid,  licenses  paid,  etc.,  is  of  no 
practical  concern  to  him. 

The  Investment  Specialist  earned  interest  during  Fiscal  Year  1973-74  at  the 
rate  of  8.86%,  and  at  a rate  of  8.68%  during  1974-75.  The  total  interest  earned  on 
all  of  the  balances  on  deposit  with  the  County  Treasurer  totaled  $25  million.  The 
amount  earned  by  the  School  District's  funds  during  1973-74  was  calculated  to  be  a 
net  of  $1.87  million  and  for  1974-75,  a net  of  $2.45  million.  These  figures  are 
compared  in  the  following  chart: 


SUMMARY  OF  INTEREST  EARNED  BY  S.F.U.S.D. 

FY  74/75  COMPARED  WITH  FY  73/74 
(thousands  of  doTTars) 


Current  and 
Special  Funds 

Capital 

Funds 

Total 

73/74  74/75  (%  Chq) 

73/74 

74/75 

(%  Chq) 

73/74 

74/75 

(%  Chq) 

Avg.  Daily 
;Balance 

$19,757  $15,361  (22.3) 

$4,705 

$18,773 

(299.0) 

$24,462  $34,134 

(39.5) 

Interest  Earned 
j 0 8.68%  * 

1,750  1,333  (23.8) 

417 

1,630 

(290.9) 

1 

! 2,167 

i 

2,963 

(36.7)  j 

J Less : Interest 
:on  Borrowings 
0 8. 68%** 

294  517  (75.9) 

-0- 

-0- 

294 

517 

(75.9) ' 

Net  Interest 
Earned 

$1,456  $816  (44.0) 

$417 

$1  ,630 

(290.9) , 

. $1,873 

$2,446 

(30.6) 

*8.86%  in  FY  73-74 


In  accounting  for  the  interest  earned  on  the  General  Fund  by  the  County 
Treasurer,  there  are  three  different  situations.  Fi rst , there  are  two  organizations 
the  Port  Authority  and  the  Water  Department,  whose  funds  are  not  commingled  with  the 
General  Fund  monies,  although  their  monies  are  invested  at  the  same  time  and  in  the 
same  manner  as  the  General  Fund  monies  are  invested.  The  interest  earned  on  these 
monies  is  kept  and  credited  separately.  However,  this  interest  earned  is  included 
in  the  total  $25  million  in  interest  earned  by  the  County  Treasurer's  operations  in 
Fiscal  Year  1973-74. 

Second,  Municipal  Railway  funds  are  commingled  with  the  General  Fund  monies, 
but  the  interest  thereon  is  accounted  for  separately  and  credited  back  to  the  Muni- 
cipal Railway.  Thi rd,  "all  other"  monies,  including  the  School  District's,  are 
commingled  in  the  General  Fund,  the  interest  on  which  flows  back  into  the  General 
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Fund  with  no  separate  accounting.  The  reason  for  this  difference  in  treatment 
probably  lies  in  the  method  of  acquisition  of  these  departments  by  the  City  and 
County. 

A Note  on  "Borrowing":  Interfund  transfers  are  initiated  by  the  County 

Treasurer  when,  upon  examination  of  the  actual  cash  balances  in  the  various  funds 
under  his  control,  he  observes  that  one  or  more  funds  appears  to  be  going  into  a 
negative  cash  position.  At  that  time,  he  requests  the  Controller  to  make  a book 
transfer  of  funds  from  a fund  which  is  surplus  into  the  fund  that  is  going  deficit. 
At  a later  time,  the  Controller  makes  another  book  transfer  of  funds  and  pays  off 
the  borrowing.  These  transactions  are  not  borrowings  in  the  sense  that  an  organ- 
ization has  contacted  a bank  or  other  lending  agency  and  entered  into  a formal 
agreement  to  borrow  funds  at  an  interest  rate  for  a certain  period  of  time.  Rather, 
they  are  merely  book  transfers. 


Issues/Problems 


The  relationship  between  the  City/County  Treasurer  and  the  School  District 
is  mandated  by  law,  and  is  judged  by  both  parties  to  be  a satisfactory  arrangement. 
However,  a review  of  this  relationship  has  raised  a question  concerning  the  dis- 
position of  interest  earned  on  School  District  monies. 

The  Treasurer's  long-standing  practice  of  retaining  this  interest  for  City/ 
County  General  Fund  use  appears  to  conflict  with  State  statutes,  case  law,  and  common 
practice  in  other  California  school  districts.  The  present  practice  represents  an 
apparent  loss  to  the  School  District  of  a substantial  amount  of  revenue  to  which 
it  is  legally  entitled.  The  question  of  School  District  claim  to  the  interest  on 
its  funds  has  been  periodically  raised  by  individuals  and  groups  such  as  the  State 
Department  of  Education  Management  Review  Team  (1973)  and  the  Superintendent's 
Budget  Advisory  Committee  (1976). 

Due  to  the  unique  and  complex  of  relationships  between  the  School  District  and 
the  City  and  County,  a full  examination  of  this  issue  has  never  been  conducted. 

While  there  is  tacit  acknowledgement  that  the  interest  earned  on  District  funds  are 
considered  to  belong  to  the  District,  both  District  and  City  administrators  have 
suggested  that  there  is  a long-standing  "gentlemen's  agreement"  that  the  interest  is 
retained  by  the  City  in  exchange  for  a range  of  "free"  services  provided  to  the 
Distri  ct. 

There  are  three  categories  of  services  mentioned  as  part  of  this  exchange. 

First,  the  City  Treasurer  advances  funds  to  the  District,  interest  free,  during 
those  months  that  the  District  is  in  a deficit  cash  position.  This  service  is 
mandated  by  law.  While  the  City  could  presumably  charge  interest  on  interfund 
"borrowings,"  the  amount  of  such  a charge  would  be  a fraction  of  the  amount  of 
interest  retained  by  the  City. 

Second,  the  City  issues  bonds  for  School  District  construction  and  pays 
both  principal  and  interest  from  City  sales  tax.  While  these  costs  have  been 
sizeable  in  the  past,  the  District's  need  for  future  capital  expenditures  is 
projected  to  be  minimal.  Further,  it  is  unlikely  that  the  Board  of  Supervisors 
would  continue  to  pay  for  District  bond  issues  under  current  fiscal  constraints. 
Finally,  the  School  District  is  supervising  its  own  construction  projects,  thereby 
precluding  use  of  City  funds. 

Thi rd,  various  City  departments  provide  administrative  services  to  the  District 
free  of  charge.  These  include  the  Civil  Service  Commission,  Controller,  Treasurer, 
City  Attorney  and  administration  of  the  Retirement  System.  However,  some  of  the 
City  services  are  paid  for  by  the  District,  such  as  maintenance,  purchasing,  property 
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management  and  administration  of  employee  health  benefits.  Those  administrative 
services  for  which  the  City  could  presumably  charge  the  District  include  some  oon- 
mandated  Controller  functions  and  administrative  costs  for  investing  School  District 
funds;  it  is  unclear  whether  costs  for  Civil  Service  Commission  personnel  services 
could  be  charged  to  the  District. 

While  there  has  been  no  determination  of  the  cost  to  the  City  of  providing 
the  "free"  services  to  the  School  District,  and  apparently  no  regular  determination 
of  the  amount  of  interest  generated  on  District  funds,  there  is  a consensus  among 
City  and  District  administrators  that  the  interest  does  not  completely  offset  City 
costs  and  that  the  District  benefits  from  the  arrangement.  Moreover,  there  is  some 
concern  with  the  District's  requesting  the  interest;  a considerable  amount  of  ill-will 
would  be  generated,  and  working  relationships  between  the  City  and  District  would  be 
damaged. 


Analysis 

State  laws  require  the  Treasurer  to  credit  the  School  District  for  interest 
earned  from  investment  of  District  funds.  Further,  provision  is  made  in  the 
Charter  for  accrual  of  interest  to  the  accounts  of  public  entities  such  as  the 
School  District.  In  the  case  of  the  Port  of  San  Francisco,  the  Water  Department, 
and  the  Municipal  Railway,  the  City  Treasurer  accounts  for  and  credits  to  those 
entities  interest  earned  on  their  funds.  Thus,  it  appears  as  though  the  District 
is  entitled  to  request  the  City  Treasurer  to  credit  interest  on  School  District 
monies  to  District  accounts.* 

If  interest  on  District  funds  is  being  retained  by  the  City  in  exchange  for 
City  services  to  the  District  , then  the  District  is  actually  expending  its  own 
funds  to  purchase  City  services.  This  informal  arrangement  presents  several 
problems,  primarily  because  it  is  informal. 

Fi rst , the  arrangement  prevents  an  accurate  accounting  for  the  cost  of  educa- 
tion in  San  Francisco.  The  true  cost  is  understated  to  the  extent  that  costs  which 
are  met  with  such  interest  revenue  do  not  appear  in  the  District's  budget;  rather 
they  are  represented  as  City  administrative  expenditures.  If  City  services  are 
actually  "purchased"  with  the  unclaimed  interest,  the  District,  as  a legally  auto- 
nomous and  fiscally  accountable  public  entity,  has  a responsibility  to  determine 
these  charges  and  report  to  the  public  what  is  paid  for  the  services. 

Second,  the  arrangement  diminishes  School  District  accountability.  The  District 
is  no  longer  a department  of  municipal  government,  but  is  a separate  governmental 
entity.  It  has  taxing  authority  and  an  elected  governing  board  accountable  for  the 
expenditure  of  public  finds  in  the  same  way  that  the  Board  of  Supervisors  is  account- 
able. By  assuming  that  various  City  services  are  free,  the  District  is  relieved  of 


*Under  current  State  law  (SB90),  the  revenues  that  California  school  districts 
may  generate  from  local  taxes  is  limited  to  an  amount  based  upon  their  1972  per 
pupil  expenditure.  The  question  arises,  therefore,  whether  the  District  would  be 
able  to  increase  its  total  budget  by  receiving  accrued  interest  from  School  District 
funds.  It  was  determined  through  conversations  with  fiscal  personnel  in  the  State  De- 
partment of  Education  that  the  additional  monies  generated  by  crediting  District 
funds  with  interest  earned  would  not  be  liable  to  SB  90  limitations.  That  is,  these 
funds  could  be  used  for  Current  Fund  expenditures  above  the  amount  generated  by  the 
property  tax  levies.  Also,  it  was  determined  that  SB  220  does  not  affect  the  District  s 
ability  to  use  interest  monies. 
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accountability  for  the  manner  in  which  these  services  are  utilized,  and  for  the 
actual  expenditure  of  funds. 

Third,  responsiveness  of  City  departments  to  School  District  needs  should  be 
considered  as  a cost  of  the  present  arrangement.  To  the  extent  that  non-mandated 
services  are  considered  to  be  free,  the  less  claim  the  District  has  to  that  service. 
If,  in  fact,  some  services  are  actually  "purchased"  through  the  interest  trade-off 
agreement,  the  District  is  entitled  to  a greater  degree  of  control  over  the  pro- 
vision of  these  services. 

A possible  option  for  the  District  and  the  City  is  to  enter  into  a formal, 
written  agreement  regarding  the  provision  of  services  in  exchange  for  School 
District  interest.  Such  an  agreement  would  stipulate  the  kinds  and  amount  of 
services  provided,  with  a cost  accounting.  The  agreement  could  simply  formalize 
a payment  for  service  arrangement,  or  an  actual  transfer  of  funds  to  the  respective 
City  departments  from  the  School  District  could  be  made.  In  this  case,  the  District 
would  receive  interest  payments  and  would  contract  with  City  departments  separately. 


Recommendati ons 


The  Commission  recommends  that: 

a.  In  compliance  with  State  law,  the  interest  earned  on  School  District 
funds  which  are,  by  law,  on  deposit  with  the  City/County  Treasurer  should  be 
credited  to  the  School  District  account. 

b.  If  such  interest  is  documented  to  be  in  lieu  of  payment  for  City 
services  to  the  School  District,  such  payment  should  be  stipulated  in  a formal 
agreement,  and  transfer  of  funds  for  services  received  should  be  made  to  the 
appropriate  City  department. 
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LEGAL  SERVICES 


Legal  Provisions 

California  state  law  requires  that  the  County  Counsel  provide  legal  services 
to  the  School  District  without  cost.  Such  legal  services  include  legal  advice, 
defense  against  damage  actions,  and  preparation  of  legal  material  for  school  bond 
elections  (Gov.  Code  26520-22,  26529;  Ed.  Code  1015). 

State  law  provides  for  different  or  additional  ways  in  which  the  School  District 
may  provide  for  its  needs  for  legal  services. 

1)  The  District  may  employ  an  "administrative  advisor",  who  must  be  an  attorney, 
to  advise  the  District  and  assist  the  County  Counsel  in  preparation  of  School  District 
litigation  (Ed.  Code  945). 

2)  The  District  may  hire  special  outside  counsel  on  a case-by-case  basis  to 
advise  or  conduct  litigation  for  the  District.  The  concurrence  of  the  County  Counsel 
is  required  (Ed.  Code  1016,  1016.5). 

3)  The  School  District  may  employ  its  own  "legal  counsel"  to  provide  administra- 
tive advice  and  to  perform  any  assigned  legal  duties  for  the  District  including  pre- 
paration and  conduct  of  litigation.  In  this  instance,  the  County  Counsel  is  relieved 
of  responsibility  for  performing  those  legal  services  assigned  to  the  legal  counsel 
(Ed.  Code  945.1). 

4)  The  District  may  pay  the  County  Counsel  to  supplement  the  service  he 
"customarily"  provides  (Ed.  Code  1016.6). 

Current  Process 


Linder  present  arrangements,  the  San  Francisco  City  Attorney's  Office,  acting  as 
County  Counsel,  provides  legal  services  to  the  School  District  without  cost,  other 
than  court  costs.  The  City  Attorney  conducts  nearly  all  litigation  for  the  District, 
including  actions  seeking  damages  filed  against  the  District  and  District  personnel, 
personnel  administration  matters,  and  constitutional  suits.  He  also  provides  written 
legal  opinions  upon  request. 

The  San  Francisco  Unified  School  District  shares  the  available  services  of  this 
office  with  all  other  City  departments,  and  is  neither  entitled  to,  nor  receives 
priority  treatment.  There  are  no  attorneys  exclusively  assigned  to  School  District 
work,  although  one  senior  deputy  has  been  responsible  for  the  Johnson  and  O'Niel 
desegregation  suits,  as  well  as  the  Lau  bilingual  case.  In  most  instances,  however, 
the  cases  are  parceled  out  among  the  staff. 

The  City  Attorney's  office  estimates  that  the  District  receives  the  services 
equivalent  to  one  and  one-half  attorneys  per  year.  Using  this  estimate  to  determine 
the  value  of  services  provided,  the  District  receives  at  least  $52,000  in  legal 
services  per  year.  The  District,  it  should  be  noted,  does  pay  the  filing  fees  and 
other  incidental  costs  of  litigation.  In  1974-75,  the  District  budgeted  $9,850  for 
this  purpose,  and  reportedly  expended  $15,461.49.  The  District  also  pays  for  the 
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services  of  one  legal  stenographer  in  the  City  Attorney's  office,  $12,760  per  year. 

The  School  District,  in  addition  to  the  Services  of  the  City  Attorney,  employs 
an  administrative  advisor,  and  in  certain  cases  has  retained  outside  counsel.  The 
administrative  advisor  currently  provides  the  District  staff  and  the  School  Board 
with  written  legal  opinions  and  advise,  assists  private  counsel,  provides  legal 
services  for  District  bond  programs,  and  monitors  all  matters  that  are  handled  by 
the  Ctiy  Attorney's  Office  for  the  District. 

In  the  monitoring  role,  he  serves  as  a "check"  on  the  quality  of  services  pro- 
vided, returning  recommended  settlements  which  he  believes  could  be  more  advantageous 
to  the  District  if  taken  to  trial  or  further  negotiated.  According  to  the  administra- 
tive advisor,  approximately  15%  of  the  personal  ihjury  cases  reviewed  were  returned 
to  the  City  Attorney  with  concurrence  on  settlement,  but  recommending  a lower  figure. 
Approximately  10%  of  the  cases  were  returned  with  requests  that  the  case  be  defended 
in  court.  Of  course,  all  settlements  must  finally  be  approved  by  the  School  Board. 

According  to  a memo  of  the  District  administrative  advisor,  42  personal  injury 
cases  were  filed  in  court  against  the  District  during  1974-75.  During  this  year  a 
total  of  136  active  cases  were  pending.  Thirty  cases  were  terminated  at  a cost  to 
the  San  Francisco  Unified  School  District  of  $165,903.91.  These  include  cases  that 
were  both  litigated  and  settled  out  of  court. 

Issues  and  Problems 


The  primary  problem,  as  cited  by  both  City  and  District  personnel,  is  the 
quantity  of  legal  services  currently  available  to  the  School  District.  The  City 
Attorney's  office  pointed  to  the  increase  in  school  litigation  in  recent  years  (in- 
cluding a 100%  increase  in  tort  claims  between  1974  and  1975).  This  increase  must 
be  met  with  available  resources,  which  are  constrained  by  a tight  City  budget.  The 
problem  is  not  that  District  cases  cannot  be  handled  by  the  City  Attorney's  Office, 
but  that  the  ability  to  render  legal  advice  is  hampered  by  scarce  resources.  Investi- 
gation and  early  negotiation  of  claims  are  thus  limited.  The  District  needs  legal 
services,  it  is  argued,  to  anticipate  as  well  as  to  respond  to  legal  challenges. 

District  personnel  similarly  cite  ever-increasing  legal  problems  of  School 
Districts'  personnel  administration,  contracts,  Federal  and  State  program  require- 
ments, as  well  as  Federal  court  suits,  have  increased  administrative  reliance  on 
legal  advice. 

It  was  frequently  suggested  that  increasing  the  District's  legal  staff  would 
provide  the  additional  legal  services  deemed  necessary.  The  impression  conveyed  is 
that  the  current  administrative  advisor  is  not  able  to  respond  to  many  of  the  requests 
for  advice  from  District  staff  because  of  an  excessive  workload. 

Some  District  personnel  and  officials  also  indicated  the  belief  that  tort  settle- 
ments would  be  more  favorable  to  the  District  if  handled  by  in-house  attorneys.  The 
argument  is  made  that  if  claims  were  handled  by  attorneys  directly  responsible  to  the 
School  District,  there  would  be  increased  motivation  to  seek  lower  settlements. 
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Analysis  and  Alternatives 

The  City  Attorney's  Office,  with  a large  staff  of  attorneys  experienced  in 
public  law,  is  available  to  the  District  and  is  required  by  law  to  provide  such 
legal  services  as  the  District  may  request.  Furthermore,  the  District  employs  its 
own  in-house  attorney  to  provide  day-to-day  legal  advice  on  administrative  and  con- 
tractual matters  and  to  act  as  liason  with  the  City  Attorney's  Office.  Therefore, 
the  District  currently  receives  legal  services  equivalent  to  at  least  two-and-a-hal f 
full-time  attorneys. 

Nevertheless,  there  is  a shared  perception  that  additional  legal  services  would 
be  beneficial  to  the  School  District.  There  are  essentially  four  basic  ways  in  which 
the  District  could  obtain  more  legal  services.  These  alternatives  are  described  be- 
low with  some  discussion  as  to  the  advisability  and  feasibility  of  each. 

1)  Increase  the  staff  of  the  San  Francisco  Unified  School  District  legal  advisor. 

Such  an  increase  would  involve  adding  additional  attorney(s),  paralegal  and 
stenographic  positions.  The  function  of  the  legal  advisor's  office  would  con- 
tinue to  provide  the  same  level  of  service.  This  alternative  is  recommended  by 
District  legal  staff. 

The  capacity  of  the  District  to  anticipate  and  prevent  litigation  would  per- 
haps be  enhanced  by  expanding  in-house  legal  review  of  policy  decisions  and 
administrative  actions.  The  cost  to  the  District  would  be  the  salaries  of  any 
such  additional  personnel. 

The  Board  of  Education  has  recently  moved  to  implement  this  alternative  by 
authorizing  the  employment  of  an  additional  attorney  for  the  remainder  of  the 
year  because  of  the  current  press  of  District  matters  requiring  legal  advice, 
such  as  the  anticipated  hearings  on  employee  terminations. 

It  is  our  understanding  that  the  Board  does  not  intend  to  establish  this  as 
a permanent  position.  Continuation  of  this  position  beyond  the  current  budget 
year  in  order  to  relieve  the  legal  advisor  of  some  of  the  burden  of  his  regular 
workload,  however,  would  not  provide  the  best  solution  at  the  lowest  cost. 

Relieving  the  administrative  advisory  by  the  addition  of  attorneys  rather  than 
paralegal  research  positions  is  both  more  expensive  and  less  effective.  Two 
attorneys  simply  do  not  constitute  a full  legal  staff  and  will  not  be  able  to 
handle  all  of  the  demand  for  legal  advice  that  can  be  generated  by  the  District. 

An  additional  attorney  would  in  fact  make  it  possible  for  the  District  to  avoid 
setting  priorities  for  the  legal  office.  The  duties  of  an  administrative  advisor 
could  be  adequately  supplemented  with  paralegal  research  staff  under  his  di rec- 
ti on . 

2)  Establish  the  position  of  legal  counsel  within  the  District. 

The  legal  counsel  would  provide  all  legal  services  to  the  Districted  the  City 
Attorney  would  no  longer  be  required  to  provide  his  services.  The  District  would 
have  complete  control  over  the  amount  of  legal  service  and  the  priorities  of  the 
legal  department.  The  development  of  such  capability  would  require  employment 
of  several  attorneys  (a  suggested  minimum  of  five),  plus  stenographers  and  a 
legal  library.  The  cost  would  be  substantial. 
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We  believe  that  this  alternative  should  not  be  considered  by  the  School 
District.  The  cost  of  establishing  and  maintaining  legal  counsel,  considering 
the  quantity  and  quality  of  the  City  Attorney's  services  received  at  no  cost, 
would  be  unjustifiable.  Furthermore,  in  order  to  establish  a complete  legal 
department,  the  District  would  have  to  hire  more  attorneys  than  is  warranted 
by  the  size  and  legal  needs  of  the  District.  Intermediate  steps,  such  as  hiring 
one  or  two  additional  lawyers,  will  not  create  the  critical  mass  necessary  to 
carry  out  an  effective  legal  operation. 

3)  Fund  additional  pdsitions  in  the  City  Attorney's  Office. 

The  City  Attorney's  Office  proposed  that  these  positions  would  be  senior 
deputies  who  would  handle  all  San  Francisco  Unified  School  District  cases  on  a 
priority  basis.  They  could  provide  expertise  in  District  matters  and  provide  a 
direct  communication  link  between  the  District  and  the  City  Attorney's  Office. 

The  proposal  specified  two  senior  attorneys,  devoting  90%  of  their  time  to 
District  business,  plus  two  stenographers.  These  positions  would  be  added  to 
the  current  staff  of  the  City  Attorney's  Office.  Any  overflow  of  District  work 
would  continue  to  be  handled  on  an  assignment  basis  by  the  other  staff.  A rough 
cost  estimate  of  $95,000  per  year  was  given. 

It  would  not  appear  to  be  in  the  District's  best  interest  to  consider  such 
an  arrangement.  Given  the  City  Attorney's  budgetary  constraints  and  increasing 
demands  on  his  services,  some  argument  could  be  made  that  the  District  would 
benefit  by  "reserving"  the  services  of  some  of  his  staff.  However,  considering 
the  budgetary  constraints  on  the  School  District  at  this  time,  and  the  proposed 
cost,  it  is  not  recommended  that  the  District  pay  for  essentially  the  same  service 
that  it  now  receives  without  cost. 

4)  Contract  with  the  City  Attorney  for  "supplemental"  legal  services. 

This  modification  would  provide  the  District  with  service  over  and  above  that 
which  is  customarily  provided  (Ed.  Code  1016.6).  For  example  the  District,  on  a 
work  order  basis,  could  fund  one  attorney's  position  in  the  City  Attorney's 
Office,  who  would  be  assigned  to  specific  District  work.  The  assigned  attorney 
could  be  located  either  at  the  School  District  or  in  the  City  Attorney's  Office. 
Clerical  support  would  also  be  required.  Estimated  cost:  $45,000  per  year. 

School  District  officials  have  suggested  that  such  supplemental  services 
might  be  obtained  from  the  City  Attorney  on  an  intermittent,  short-term  basis. 

For  example,  an  attorney  would  be  assigned  to  the  District  for  a two  or  three 
month  period  to  work  with  District  staff  on  a specific  issue.  However,  the 
City  Attorney  has  indicated  that  lack  of  staff  flexibility  would  make  this 
arrangement  difficult.  From  his  point  of  view,  the  most  practical  arrangement 
would  be  the  funding  of  a full-time  position  by  the  District,  allowing  the  City 
attorney  to  then  augment  his  staff. 

We  believe  that  this  arrangement  would  be  advisable  only  if  the  District 
received  services  over  and  above  that  which  is  now  provided.  Simply  moving  one 
attorney,  who  is  currently  devoting  a good  portion  of  his  time  to  School  District 
work,  to  another  location  would  not  justify  the  cost.  While  we  recognize  that 
determining  the  "customary"  level  of  service  and  working  out  an  arrangement  for 
extra  service  would  not  be  simple,  consideration  must  be  given  to  this  problem. 
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The  suggestion  has  been  made  to  transfer  the  entire  responsibility  for  early 
investigation  and  negotiation  of  claims  for  damages  against  the  District  to  the 
City  Attorney's  Office,  with  District  support  for  such  additional  services. 

This  option  would  relieve  the  administrative  advisor's  workload  and  would  likely 
result  in  savings  to  the  District  on  damage  settlements  and  court  costs. 

In  general,  we  regard  contracting  for  supplemental  legal  services  preferable 
to  expansion  of  the  legal  advisor's  staff.  There  are  several  good  arguments  for 
funding  additional  positions  in  the  City  Attorney's  Office,  rather  than  in  the 
School  District's  legal  office: 

(a)  Removal  of  the  location  and  direct  supervision  from  the  District  might 
serve  to  buffer  the  attorneys  from  excessive  and  unprioritized  demands. 

(b)  The  City  Attorney's  Office  provides  the  District  with  attorneys  with 
considerable  public  law  experience.  Such  would  not  be  easily  found  elsewhere 
by  the  San  Francisco  Unified  School  District. 

(c)  The  City  Attorney's  Office  provides  access  to  such  resources  as  excel- 
lent law  libraries  and  collections  of  legal  opinions.  Also,  a Deputy  City 
Attorney  located  in  the  City  Attorney's  Office  has  the  opportunity  to  confer 
with  other  deputies  whose  accumulated  experience  could  be  of  substantial  benefit 
to  the  District. 


Concl usions 


In  our  review  of  the  provision  of  legal  services  to  the  San  Francisco  Unified 
School  District,  the  Commission  has  not  developed  sufficient  evidence  to  conclude 
that  the  current  level  of  services  provided  is  inadequate.  The  District's  appetite 
for  such  services  may  be  relatively  unlimited;  therefore,  it  would  be  difficult  to 
estimate  the  amount  of  legal  services  that  would  be  considered  adequate. 

What  we  have  concluded  is  that  if  the  District  determines  a need  for  additional 
legal  services,  there  are  specific  ways  in  which  such  legal  services  would  be  most 
effectively  and  efficiently  provided:  fi rst,  the  expense  entailed  in  developing 

full  legal  capability  within  the  District  cannot  be  justified  in  a context  where  the 
City  Attorney  is  required  to  provide  all  leqal  services  free. 

Second,  a single  attorney,  acting  as  house  counsel,  can  assure  that  effective 
legal  services  are  delivered  to  both  the  governing  board  and  to  administrative  staff 
by  co-ordinating  a variety  of  outside  sources.  This  is  a pattern  utilized  by  a large 
number  of  organizations,  both  private  and  public.  If  the  demands  on  the  legal  advi- 
sor are  burdensome,  he  should  be  provided  with  additional  staff  support  in  the  form 
of  paralegal  and  stenographic  positions.  The  addition  of  attorneys  to  the  legal  ad- 
visor's staff  would  be  costly  and  would  considerably  expand  his  role  in  a manner  that 
would  not  be  productive  for  the  District. 

TTn_rd,  the  legal  advisor  should  secure  legal  services  for  the  District  in  a 
variety  of  ways.  Outside  counsel  should  be  retained  in  specific  instances  where 
specialized  technical  expertise  is  required,  or  where  the  City  and  District  hold  posi- 
tions which  are  substantially  in  conflict.  The  City  Attorney's  Office  should  continue 
to  be  used  by  the  District  for  all  litigation  (with  above  exceptions),  and  for  render- 
ing legal  opinions  in  addition  to  those  of  the  administrative  advisor.  It  is  the 
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admi ni strati ve  advisor's  role  to  act  as  liason  and  to  monitor  settlements. 

Fourth , if  the  District  should  determine  that  there  is  a need  for  additional, 
on-going  legal  services  and  that  the  cost  is  justified  by  the  need,  the  Commission 
has  determined  that  a negotiated  agreement  with  the  City  Attorney  to  contract  for 
supplemental  services  would  be  the  most  desirable  alternatives.  Such  additional 
legal  services  would  include  representation  of  the  District's  interest  with  respect 
to  clains  for  damages,  including  early  investigation  and  negotiations  of  settlements. 

Recommendations 


The  Commission  recommends  that: 

a.  The  current  arrangement  with  the  City  Attorney's  Office  should  be  retained. 

b.  Outside  counsel  should  be  retained,  supervised  by  the  Administrative  Advisor, 
in  cases  where: 

1.  Special  technical  competence  is  required. 

2.  The  City  and  District  are  in  substantial  conflict  in  a legal  action. 

c.  If  the  District  determines  a need  for  additional,  on-going  legal  services, 
the  District  should  contract  with  the  City  Attorney  for  "supplemental"  services,  in 
addition  to  those  currently  being  provided.  The  scope  of  such  supplemental  services 
might  include  the  costs  of  an  attorney,  in  addition  to  the  current  level  of  represen- 
tation of  the  District's  interest  with  respect  to  actual  or  potential  claims  for 
damages  against  the  District,  including  investigation. 

d.  Some  of  the  tasks  currently  being  performed  by  the  Administrative  Advisor's 
office,  such  as  early  claims  processing  and  preparation  of  bond  materials,  should  be 
reassigned  to  the  City  Attorney's  Office  or  to  outside  counsel,  leaving  the  Adminis- 
trative and  policy  matters  for  which  the  office  was  created.  If  these  assignments 
are  made,  only  one  lawyer  - the  Administrative  Advisor  - should  be  needed  on  the 
School  District  staff. 
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CIVIL  SERVICE 


Legal  Provisions 

San  Francisco  Unified  School  District  employs  two  types  of  personnel:  certi- 

ficated and  classified.  Certificated  personnel  include  teachers,  administrators, 
and  pupil  services  specialists,  who  are  certified  by  the  State  and  whose  employment 
is  governed  by  the  State  Education  Code.  Classified  personnel  include  all  non-certifi- 
cated  employees  of  the  District,  except  the  Legal  Advisor.* 

The  District's  classified  personnel  must  be  employed  through  the  City/County 
Civil  Service  system,  as  provided  for  in  the  Charter.  School  District  use  of  the 
Civil  Service  system  is  unique  to  San  Francisco  and  is  specifically  required  by  the 
State  Education  Code  (Ed.  Code  13580).  Under  this  arrangement,  classified  personnel 
are,  with  certain  exceptions,  City  Civil  Service  employees  appointed  to  the  School 
District.  Their  term  of  employment,  rate  of  compensation,  and  hours  of  work  are 
established  by  the  Civil  Service  Commission  and  the  Board  of  Supervisors,  as  outlined 
in  Charter  sections  8.100  et.  seq. 

For  all  other  districts  in  the  State,  the  Education  Code  outlines  extensive 
substantive  and  procedural  provisions  for  a merit  system  of  employment  for  school 
district  classified  employees.  Provisions  include  appointment  of  a local  personnel 
commission  to  administer  the  merit  system  in  each  school  district  that  adopts  the 
State  system  (Ed.  Code  13701  et.  seq).  In  such  cases,  there  are  two  process  for 
district  adoption:  (1)  in  a school  district  with  at  least  3,000  Average  Daily  Atten- 

dance, classified  employees  can  petition  to  become  a merit  system  (Ed.  Code  13596); 
or  (2)  the  governing  board  of  any  sized  district  may  itself  adopt  the  State  merit 
system  (Ed.  Code  13596.2).  School  districts  which  do  not  adopt  the  State  merit 
system  may  establish  their  own  classified  personnel  policies  and  procedures.  Less 
than  half  of  the  districts  in  California  operate  under  the  State  merit  system  provisions. 


The  Current  Process 

The  San  Francisco  Unified  School  District  currently  employs  3,225  full-time 
equivalent  classified  civil  service  employees,  categorized  as  follows: 

1,678  Permanent 

1,226  Temporary  (Federal  and  State  funded  programs) 

321  Cafeteria 

3,225  Total  Full-time  Equivalent 

(5,352  actual  full  and  part-time  employees) 

Of  this  number,  approximately  1,100  persons  are  employed  in  74  positions  that 
are  unique  to  the  School  District,  or  are  shared  with  the  San  Francisco  Community 
College.  For  all  School  District  positions  which  do  not  require  certification,  except 


*The  Legal  Advisor  and  the  new  Employee  Relations  Officer  are  Board  appointed  positions. 
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c 1 ass i f i ed  exempt  positions*,  the  Civil  Service  Commission  provides  the  following 
personnel  services  to  the  District  at  no  cost: 

a.  Upon  approval  of  new  positions  by  the  School  Board,  the  Civil  Service 
Commission  classifies  the  position,  i.e.,  defines  the  job  description, 
qualifications,  job  title,  and  salary.  This  classification  may  be  a new 
position  within  the  District  for  which  a City  classification  already 
exists,  or  it  may  be  an  entirely  new  classification. 

b.  The  Civil  Service  Commission  may,  upon  its  own  initiation,  or  upon  request 
of  the  District,  reclassify  an  existing  position,  if  the  current  nature  of 
the  job  is  determined  to  be  different  from  the  existing  classification. 

c.  Entry  level  and  promotional  examinations  are  developed  for  each  classifi- 
cation. 

d.  Applicants  are  recruited,  screened,  and  examined. 

e.  Eligibility  lists  of  qualified  applicants  are  established,  based  upon  exam 
performance.  The  first  person  on  a list  has  the  right  to  the  first  job 
opening  ("Rule  of  One"),  but  may  waive  it  for  any  reason.  After  a waiver, 
the  person  remains  first  on  the  list,  and  the  job  offer  is  sent  to  the 
next  person,  and  so  on  down  the  list.  Each  eligible  applicant  is  entitled 
to  only  one  waiver.  Eligibility  lists  are  maintained  for  two  to  four  years. 
The  receiving  department  has  no  right  of  refusal;  it  is  asserted,  however, 
that  the  department  can  discourage  an  applicant  during  their  first  inter- 
view if  it  appears  that  the  person  is  not  suited  to  the  task  or  the  organ- 
ization. 

f.  There  is  a six-month  probationary  period  in  any  position.  After  satisfac- 
torily completing  this  period,  during  which  department  heads  must  evaluate 
performance,  a person  is  considered  permanent  in  that  position.  The  SFUSD 
has  the  right  of  reassignment  within  the  District.  There  is  currently  no 
effective  evaluation  of  permanent  personnel,  although  a plan  has  been 
developed  by  Civil  Service  Commission  staff  and  is  being  pilot  tested. 

g.  Civil  Service  procedures  allow  any  permanent  employee  to  transfer  between 
the  School  District  and  any  other  City  department.  Transfers  are  lateral 
(within  a classification),  and  approval  of  the  supervisors  of  both  the  send- 
ing and  the  receiving  department  is  necessary.  Such  approval  is  not  re- 
quired if  an  employee  moves  to  another  City  department  due  to  a promotion 

to  another  classification.  If  a position  within  the  District  is  eliminated, 
a permanent  employee  has  the  right  to  (1)  reassignment  within  the  District, 
(2)  transfer  to  another  City  department,  (3)  displace  a less  senior  employee 
in  another  department  if  he/she  has  five  or  more  years  of  service,  and  (4) 
remain  on  the  eligible  list  for  five  years  ("holdover  rights"). 

h.  The  Civil  Service  Commission  establishes  grievance  procedures  for  Civil 
Service  employees,  which  the  District's  Classified  Personnel  Director 


Classified  positions  "exempt"  from  Civil  Service  Charter  provisions  (such  as  para- 
professionals)  are  subject  to  Civil  Service  rules  and  regulations  and  ordinances  of 
the  Board  of  Supervisors.  The  Charter  provides  for  exemption  of  certain  positions 
from  the  examination  and  certification  procedures  of  the  Civil  Service  Commission. 
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administers.  The  District's  Classified  Personnel  Director  represents  the 
District  in  termination  hearings  before  the  Civil  Service  Commission. 

i.  The  Civil  Service  Commission  recommends  annual  salary,  wages  and  working 
conditions  (such  as  hours  of  work,  overtime  and  holidays)  to  the  Board  of 
Supervisors.  Fringe  benefits,  such  as  health  service,  vacations,  retirement, 
social  security  are  governed  by  Charter  provisions.  The  Supervisors  conduct 
"meet  and  confer"  sessions  with  the  various  City  unions  and  adopt  the  annual 
Salary  Standardization  Ordinance  on  April  1.  This  ordinance  sets  wages  and 
working  conditions  for  all  Civil  Service  employees,  including  classified 
employees  of  the  School  District. 


Issues/Problems 


District  Administrators  and  officials  report  that  their  personnel  management 
function  is  seriously  hampered  by  the  existing  relationship  with  the  City  Civil 
Service  system.  The  issues  of  timeliness,  responsiveness,  and  accountability  are 
raised  by  the  District. 

Some  of  the  District's  problems  are  due  to  the  onstraints  imposed  by  the  Civil 
Service  rules  and  procedures,  as  mandated  in  the  City  Charter.  For  example,  the 
"rule  of  one!'  (the  first  person  on  an  eligibility  list  has  a right  to  a vacancy) 
reduces  the  ability  of  the  District  to  match  individuals  to  specific  job  situations, 
although  the  District  does  have  both  the  right  of  assignment  within  the  District  and 
input  into  classification  and  development  of  examinations.  In  effect,  Civil  Service 
selects  a specific  person  (through  examination)  to  fill  a specific  role  in  the  District. 
Having  a separate  organization  select  and  place  their  personnel  is  not  viewed  as  com- 
mensurate with  the  District's  status  as  a separate,  accountable  legal  entity. 

Likewise,  the  transfer  and  promotional  perogatives  of  classified  employees  re- 
portedly places  a burden  on  the  District  in  two  ways.  First,  there  is  a cost  involved 
in  filling  a vacancy  and  training  a new  person,  although  the  cost  is  indirect  (time 
and  lost  producti vi ty) . Second,  there  is  a belief  that  City  transfer  and  promotion 
practices  reduce  the  employees'  commitment  to  the  School  District,  especially  when 
performance  rewards,  such  as  promotional  opportunities,  are  granted  by  Civil  Service 
and  not  by  the  District. 

A related  issue  involves  the  setting  of  salary,  benefits,  and  perhaps  even  the 
working  calendar  for  School  District  employees  by  the  Board  of  Supervisors.  School 
District  officials  find  an  inconsistency  between  (a)  their  constitutional  charge  to 
govern  the  School  District  and  manage  its  fiscal  affairs,  and  (b)  their  lack  of  control 
over,  or  even  a voice  in,  the  determination  of  their  classified  employee  salaries  -- 
even  the  number  of  days  they  will  work.* 

Another  set  of  problems  involves  the  actual  practices  and  procedures  of  the  Civil 
Service  administration.  The  current  process  for  filling  vacancies  is  reported  to  be 
often  very  time  consuming.  If  classification  of  a new  position  is  required,  it  is 
asserted  that  procedures  can  take  as  much  as  a year,  while  reclassification  of  an 


*In  a recent  action,  the  Civil  Service  Commission  required  School  District  classified 
employees  to  work  on  a school  holiday  in  order  to  conform  to  the  City's  calendar  of 
holidays.  The  District's  legal  right  to  adopt  a calendar  for  both  certificated  and 
classified  personnel  is  being  asserted  in  a court  suit  brought  by  the  Teacher's  Union. 


. 
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existing  position  is  very  difficult  to  achieve.  Therefore,  if  the  existing  system 
for  employing  personnel  is  not  adequately  meeting  the  needs  of  the  District,  the 
typical  organizational  response  would  be  to  develop  an  "informal"  system  for  acquiring 
the  needed  service.  This,  in  fact,  appears  to  be  the  case  with  the  School  District. 

There  are  at  present  a number  of  alternative  ways  of  filling  a vacancy  within 
the  District  --  regular  permanent  appointment,  regular  temporary  appointment,  limited 
tenure  appointment,  non-civil  service  temporary  by  oral  authorization,  etc.  These 
various  processes  and  types  of  appointments  tend  to  create  incentives  for  the  District 
to  define  their  personnel  requests  in  ways  that  allow  them  the  greatest  flexibility 
and  speed  in  filling  vacancies.  For  example,  one  way  the  District  enhances  its 
flexibility  is  to  use  certificated  personnel  in  positions  that  could  be  filled  by 
less-expensive  classified  personnel. 

The  District's  own  organization  and  processes  for  personnel  administration  were 
cited  as  major  difficulties  by  City  Civil  Service  administrators.  First,  there  is 
not  a centralized  personnel  department  handling  all  requisitions  and  appointments. 

In  addition  to  the  Classified  Personnel  office,  separate  District  administrators  are 
responsible  for  personnel  administration  for  custodial,  children's  centers,  cafeteria, 
and  recreation.  Therefore,  the  Civil  Service  personnel  do  not  have  a single  communi- 
cation link,  but  must  deal  directly  with  several  individuals,  in  addition  to  department 
heads  and  school  principals  who  do  their  own  requisitioning  and  appointing.  The 
responsibility  for  classified  personnel  is  thus  dispersed  throughout  the  administrative 
organization  of  the  District,  and  no  one  individual  has  the  needed  responsibility  and 
authority  to  effectively  administer  this  function. 

Second,  the  District's  requisition  and  approval  process  was  seen  as  time  consuming 
and  in  need  of  re-evaluation  and  streamlining.  It  was  contended  that  many  delays  were 
due  to  District  procedures,  rather  than  Civil  Service  procedures. 

Another  major  area  of  concern  is  the  delineation  of  authority  and  responsibility 
for  Civil  Service  employee  agreements.  This  is  an  issue  that  arises  when  the 
School  Board  enacts  policies  which  are  considered  to  be  perogatives  of  the  Board 
of  Supervisors,  such  as  pay  scales,  fringe  benefits,  and  holidays. 

Analysis 

Personnel  management  is  a crucial  element  in  the  administration  of  a public 
service  bureaucracy  such  as  the  School  District,  the  organizational  design  for 
personnel  acquisition,  selection,  evaluation,  and  deployment  must  be  an  integral 
part  of  an  effective  system  and  must  reflect  the  needs  of  the  specific  organization. 

While  the  Civil  Service  System  exists  to  provide  a service  to  the  City  departments 
and  the  District,  it  also  balances  the  needs  of  the  organization  against  the  needs  of 
the  employees.  There  are  several  benefits  that  employees  of  the  District  realize  as 
a result  of  the  relationship  with  the  City  Civil  Service  System. 

a.  Employees  have  greater  promotional  opportunities  because  they  can  move  to 
other  City  departments; 

b.  They  also  have  employment  protection  in  the  event  of  position  cutbacks  through 
transfers,  holdover  rights  and  bumping  rights;  and 

c.  District  employees  are  represented  by  large  City  Civil  Service  employee 
organizations  in  negotiations  for  salary,  benefits,  and  working  conditions. 
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The  question  here  is  whether  the  personnel  needs  of  the  School  District  are 
being  optimally  met,  while  protecting  the  rights  of  employees.  Under  the  existing 
system  it  appears  that  the  answer  is  no.  The  level  of  frustration  within  the  District 
is  high,  the  level  of  satisfaction  with  the  service  is  low,  and  the  relationship 
between  the  City's  Civil  Service  System  and  the  District  is  generally  regarded  as  a 
major  problem  by  both  parties.* 

Three  alternatives  have  been  proposed  as  methods  of  remedying  the  present  sit- 
uation: One,  improve  the  current  process  by  identifying  and  solving  problems  with 

both  the  District  and  City  Civil  Service  administration  procedures.  The  alternative 
would  involve  increasing  communication  between  the  organization  at  all  levels, 
especially  top  management.  Improving  communication  would  enable  the  Civil  Service 
personnel  to  better  understand  the  District's  needs  and  be  more  responsibe.  For 
example,  the  issue  of  the  calendar  for  School  District  Civil  Service  employees  could 
apparently  be  settled  in  the  future  by  an  agreement  between  the  School  District  and 
the  Civil  Service  Commission  and  Board  of  Supervisors.  Likewise,  School  Board 
representation  at  negotiations  with  City  unions  would  enable  District's  interests  to 
be  considered  in  settlements. 

Alternative  two,  decentralize  to  the  School  District  responsibility  for  some  of 
the  personnel  functions  under  the  Civil  Service  System.  By  establishing  a Civil  Service 
decentralized  personnel  unit  within  the  District,  the  District  could  develop  examina- 
tions, recruit,  and  hire  its  own  classified  employees.  Decentralized  personnel  respon- 
sibilities could  be  limited  to  those  positions  which  are  unique  to  the  School  District, 
and  for  which  employee  transfers  to  other  City  departments  is  not  possible.  These 
positions  presently  number  79.  (Included  are  fifteen  classifications  shared  with  the 
Community  College  District.) 

It  is  further  possible  to  include  all  District  positions  in  a decentralized  per- 
sonnel agreement.  For  those  positions  that  are  not  unique  to  the  District,  but  are 
used  in  other  City  departments,  separate  District  examinations  and  eligibility  lists 
could  be  established.  Such  examinations  and  lists  would  be  designated  as  "District 
only,"  and  applicants  would  be  those  specifically  interested  in  working  for  the  District. 
However,  once  permanent,  these  employees  would  be  able  to  transfer  to  other  City 
departments.  Currently,  the  Civil  Service  Commission  establishes  "District  only" 
eligibility  lists  for  nine-month  positions. 

A precedent  for  this  arrangement  exists  in  the  City  Health  Department,  which 
began  operating  a decentralized  Civil  Service  personnel  unit  in  1973.  The  Health 
Department  decentralized  function  currently  covers  75%  of  its  employees.  Under  a 
similar  arrangement,  the  District  would  assume  the  total  costs  of  administering  the 
function.  The  Health  Department  funds  20  Civil  Service  positions  for  5,500  employees. 

In  conversations  with  Civil  Service  Commission  staff,  it  was  suggested  that  a 


*It  should  be  noted  that  the  scope  of  this  report  does  not  include  an  evaluation  of 
the  San  Francisco's  Civil  Service  merit  system,  as  provided  for  in  the  Charter. 

Civil  Service  in  San  Francisco,  A Study  of  the  Structure,  Functioning,  and  Financing 
o_f  San  Francisco's  Civil  Service  System,  published  by  the  League  of  Women  Voters  in 
1969,  contains  a discussion  of  the  particular  Charter  requirements  often  cited  as 
being  too  rigid  and  protective  to  adequately  meet  the  personnel  needs  of  a modern 
public  administration.  The  report  recommends  specific  Charter  revisions,  as  well 
as  changes  in  the  operation  of  the  Civil  Service  administration. 
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one  year  phase-in  period  would  be  necessary  in  order  to  effectively  decentralize  to 
the  District.  During  this  period,  a personnel  unit  would  be  created  within  the 
City  Civil  Service  administration  which  would  be  paid  for  by  the  District.  This  unit 
would  be  trained  to  administer  all  aspects  of  the  merit  system  for  the  School  District, 
and  would  be  assigned  exclusively  to  SFUSD  work.  At  the  end  of  the  training  period, 
the  unit  would  be  transferred  to  the  District  and  would  form  the  Classified  Personnel 
Division . 

Alternative  three,  separate  from  the  City  Civil  Service  System  and  either  adopt 
the  State  merit  system  of  employement  or  establish  School  District  policies  and 
procedures.  This  change  would  require  a Charter  revision  and  probably  a change  in 
State  Education  Code  as  well.  There  is  widespread  belief  that  it  would  not  be 
politically  feasible,  although  recent  events  have  rendered  this  conclusion  less  certain. 

The  advantages  of  separation  have  been  repeatedly  asserted  by  District  personnel 
and  officials.  The  District  would  be  able  to  establish  a system  which  would  be 
tailored  to  District  needs,  and  administrative  accountability  would  be  enhanced. 

Vacancies  could  be  filed  in  a more  timely  manner,  and  personnel  selection  would  be 
more  flexible,  allowing  a better  match  of  individuals  to  specific  jobs.  The  govern- 
ing board,  furthermore,  would  be  able  to  negotiate  directly  with  its  own  employees. 
Wages,  benefits,  and  working  conditions  for  classified  personnel  could  be  determined 
solely  by  the  Board  of  Education. 

Our  examination  of  the  current  system  has  not  persuaded  us  to  conclude  that 
complete  separation  would  be  required  or  desirable  at  this  time.  The  problems  of 
more  quickly  filling  vacancies  with  qualified,  appropriate  personnel  can  be  addressed 
by  the  District  under  a decentralized  operation,  and  it  is  suggested  that  this  alter- 
native be  effectively  implemented  before  separation  is  considered.  It  is  our  belief 
that  this  is  a necessary  first  step  in  any  case,  and  would  provide  the  District  with 
an  opportunity  to  develop  capability  necessary  to  administer  a merit  system  of  em- 
ployment under  State  provisions  should  separation  be  considered  at  a later  date. 


Concl usions 


The  Commission  has  concluded  that  major  modifications  need  to  be  made  in  the 
existing  relationship  between  the  School  District  and  the  City's  Civil  Service 
Commission.  While  this  examination  has  not  been  a systematic  analysis  of  policies  a 
and  procedures,  it  is  clear  that  the  current  arrangements  are  not  meeting  the  needs 
of  the  District  in  the  most  effective  way  possible. 

Improved  communication  between  the  District  and  Civil  Service  is  certainly  a 
necessary  first  step;  closer  cooperation  in  affecting  improvement  of  District  and 
City  procedures  could  certainly  alleviate  some  of  the  frustration  on  both  sides.  In 
addition,  the  District  needs  to  re-examine  its  own  personnel  management  operation. 

In  most  organizations,  personnel  is  considered  to  be  an  important  direct  staff  function, 
reporting  to  the  chief  executive.  Personnel  represents  the  District's  largest  budget 
expenditure  and  is  crucial  to  its  mission.  Moreover,  the  current  dispersal  of 
authority  and  responsibility  would  make  it  impossible  to  conduct  a decentralized 
merit  system  operation.  The  Civil  Service  Commission  would  require  that  responsibility 
be  vested  with  a single  individual  reporting  directly  to  the  Superintendent,  and  with 
responsibi lity  for  decentralized  Civil  Service  function. 

In  addition  to  the  above  modifications  in  communication  and  organization,  our 
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assessment  of  the  current  situation  leads  us  to  believe  that  more  direct  control 
and  responsibility  for  personnel  management  should  reside  with  the  School  District. 

The  model  of  delegated  responsibility  for  some  of  the  District's  personnel  activities 
seems  to  us  a desirable  alternative  for  the  District  to  pursue.  District  assumption 
of  examination  and  placement  authority  would  enhance  the  responsiveness  of  the  service, 
and  should  allow  the  District  a larger  measure  of  control  and  accountability  for 
personnel  management.  Policies  and  procedures  for  such  delegation  have  been  developed 
for  the  Health  Department  decentralized  personnel  unit,  and  informal  assessments  of 
this  first  experiment  are  positive. 

A decentralized  operation  would  not  address  all  of  the  problems  encountered  and 
discussed  above.  Nevertheless,  it  would  seem  to  be  a reasonable  step  at  this  time. 
Should  decentralization  prove,  after  adequate  trial,  ineffective  in  alleviating  the 
problems  of  District  personnel  management,  and  it  is  determined  that  operating  within 
the  City  Civil  Service  is  the  cause  of  the  continuing  problems,  consideration  can 
then  be  given  to  attempting  to  revise  the  Charter's  provisions,  or  to  establishing  a 
separate  School  District  Classified  Employee  Merit  System. 

The  costs  involved  in  establishing  a decentralized  personnel  unit  are  likely 
to  be  recovered  over  time  as  more  appropriate  personnel  are  more  quickly  recruited 
and  placed  in  District  positions,  and  reliance  on  certificated  staff  for  performance 
of  some  non-educational  or  non-policymaking  duties  is  eliminated.  Furthermore,  there 
already  exist  a number  of  personnel  analyst  positions  within  the  District  which 
could  form  the  nucleus  of  such  a unit,  with  a minimum  of  additional  positions. 

At  present,  the  Civil  Service  Commission  lacks  assurance  that  administration  of 
a decentralized  personnel  unit  by  the  District  would  adhere  to  the  Charter  provisions 
and  Civil  Service  regulations  governing  the  conduct  of  a merit  system  of  employment. 
Therefore,  a written  agreement,  clearly  defining  the  practices  and  procedures  to  be 
followed  by  a decentralized  personnel  division,  and  delineating  the  roles  and  lines 
of  authority  within  the  District,  must  be  developed  and  approved  by  both  parties 
before  implementation.  The  Commission  is  willing  to  assist  in  this  process  by 
appointing  some  of  its  members  to  work  with  City  and  District  officials  in  developing 
a memorandum  of  understanding. 


Recommendations 


The  Commission  recommends  that: 

a.  The  School  District  should  improve  current  relationships  with  the  Civil 
Service  Commission  through  efforts  to  increase  communications  and  identify  problems 
which  can  be  addressed  under  the  existing  system. 

b.  The  School  District  should  re-examine  its  own  Classified  Personnel  Adminis- 
tration, placing  more  emphasis  on  developing  this  important  staff  function  and  improv- 
ing the  current  policies  and  procedures.  Responsibility  and  authority  should  be 
delegated  to  a unified  personnel  office. 

c.  The  School  District  should  work  with  the  Civil  Service  Commission  to  develop 
a plan  for  District  assumption  of  decentralized  civil  service  responsibilities.  This 
decentralization  should  be  accomplished  by  working  out  an  agreement  with  the  Civil 
Service  Commission  which  clearly  specifies  policies,  precedures  and  organizational 
responsibility.  The  Public  Schools  Commission  stands  ready  to  assist  the  District  and 
the  City  in  developing  this  agreement. 
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d.  The  Board  of  Education  should  approve  a new  position  of  "School  Secretary" 
and  request  that  the  Civil  Service  Commission  develop  a new  classification,  with 
job  description,  qualifications,  and  salary,  based  upon  recommendations  from  school 
principals. 
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EMPLOYEE  BENEFITS 


I . Retirement  System 


Legal  Provisions 

The  San  Francisco  City  and  County  Employees'  Retirement  System  was  estab- 
lished by  the  Board  of  Supervisors  in  1922.  Section  3.671  of  the  Charter  states 
that  the  Retirement  Board  shall  have  "exclusive  control  of  the  administration  and 
investment  of  such  fund  or  funds  as  may  be  established,  provided  that  all  invest- 
ments shall  be  of  the  character  legal  for  insurance  companies  in  California." 

All  employees  who  are  certified  from  a Civil  Service  list  for  permanent 
employment,  or  who  are  teachers  of  the  San  Francisco  Unified  School  District 
or  the  Community  College  District  hired  prior  to  June  30,  1972,  or  who  are 
appointed  to  a full-time  permanent  Civil  Service  exempt  position  become  members 
of  the  City/County  Retirement  System.  Contributions  to  the  retirement  fund  are 
made  by  the  employer  and  the  employee.  Administrative  costs  for  the  City/County 
Retirement  System  are  met  by  the  City  and  County  of  San  Francisco  (Charter 
sections  8.501-8.510). 


Current  Process 


Currently,  all  of  the  permanent,  classified  employees  and  15%  of  the  per- 
manent certificated  employees  of  the  San  Francisco  Unified  School  District  hold 
membership  with  the  City/County  Retirement  Program.  The  rest  of  the  permanent 
certificated  employees  are  covered  under  the  State  Teachers'  Retirement  System. 
Part-time  teachers  with  minimum  qualifications  are  eligible  for  membership  with 
the  State  Teachers'  Retirement  Program. 

On  July  1 , 1972,  a new  Teacher's  Retirement  Law  became  effective  in  Calif- 
ornia. This  law  permitted  individual  teachers  to  choose  coverage  through  either 
the  San  Francisco  City/ County  Retirement  System  or  the  State  Teachers'  Retirement 
System.  Certificated  employees  of  the  School  District  and  the  Community  College 
District  hired  after  June  30,  1972,  are  required  by  this  law  to  become  members  of 
the  State  Retirement  System.  When  the  election  was  held  in  San  Francisco,  4,000 
teachers  elected  to  go  to  the  State  Retirement  System  and  about  1,000  elected  to 
stay  with  the  City/County  Retirement  System. 

When  the  teachers  were  transferred  to  the  State  Retirement  System,  they  took 
with  them  the  amount  they,  as  employees,  had  contributed  to  the  City/County  Retire- 
ment System,  plus  the  interest  earned  on  their  contributions.  The  School  District's 
contribution  over  the  years  for  those  teachers,  however,  remained  with  the  City/ 
County  System  in  the  School  District  Reserve  Fund. 

As  a result  of  the  transfers,  the  District's  Reserve  Fund  exceeded  the  necessary 
employer's  share  because  4,000  high  salary  teachers  were  no  longer  claimants  of 
City/County  retirement  benefits.  Part  of  the  Reserve  Fund  has  been  used  to  pay  for 
the  administrative  cost  to  transfer  those  teachers  to  the  State  Retirement  system. 

The  rest  of  the  Fund  was  credited  to  future  use  by  the  School  District.  It  has 
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been  used  to  pay  the  District's  contribution  for  those  employees  who  are  members 
of  the  City/County  Retirement  System  since  1972. 

The  rates  of  employer  and  employee  contributions  to  the  City/ County  Retire- 
ment Program  depend  on  the  growth  of  investments  made  with  the  Retirement  Funds. 
The  rates  are  reviewed  periodically  by  the  Actuarial  Division  of  the  Retirement 
System.  Currently,  the  employer  contributes  16.8%  of  the  employee's  compensation 
The  employee  contributes  from  6.27%  to  11.8%  of  his  or  her  compensation,  depending 
on  the  age  at  which  he  or  she  entered  the  system. 


II.  Worker's  Compensation 


Legal  Provisions 

The  California  Labor  Code  provides  for  the  State  Workers'  Compensation  Program, 
a no-fault  insurance  plan  paid  for  by  the  employer.  The  employer  is  required  by 
law  to  pay  for  the  following  compensation  benefits  when  an  employee  is  injured  or 
becomes  ill  on  the  job: 

- All  medical  care  to  cure  the  injury; 

- Rehabilitation  services  necessary  to  return  to  work;  and 

- Cash  payments  for  lost  wages. 

Section  8.515  of  the  Charter  states  that  "the  benefit  provisions  of  the  Workers' 
Compensation  laws  included  in  the  Labor  Code  of  the  State  of  California,  as  they 
affect  benefits  provided  for  or  payable  to  or  on  account  of  officers  and  employees, 
including  teachers  of  the  City  and  County,  shall  be  administered  exclusively  by 
the  Retirement  Board." 


Current  Process 


In  addition  to  administering  a retirement  program,  the  Retirement  System 
also  administers  the  Workers'  Compensation  Program  for  all  employees  of  the  City 
and  County,  the  San  Francisco  Unified  School  District,  and  the  San  Francisco 
Comnunity  College  District  --  both  temporary  and  permanent  employees.  The  admin- 
istrative cost  for  handling  Workers'  Compensation,  as  part  of  the  operational  cost 
of  the  Retirement  System,  is  borne  by  the  City  and  County  of  San  Francisco. 

The  Compensation  Division  of  the  San  Francisco  Retirement  System  has  its  new 
quarters  in  the  St.  Francis  Hospital.  When  an  employee  is  injured  in  the  course 
of  his  or  her  employment,  or  becomes  ill  because  of  the  effects  of  employment,  a 
report  of  injury  must  be  sent  to  the  Compensation  Division.  If  medical  care  is 
necessary,  the  employee  must  receive  treatment  at  the  Franciscan  Treatment  Room. 
The  Compensation  Division  does  not  accept  liability  for  the  expense  of  medical 
care  obtained  elsewhere,  unless  there  is  a valid  emergency  necessitating  immediate 
outside  care  or  special  authorization  from  the  Division  for  such  outside  medical 
care. 


The  Compensation  Division  is  staffed  with  its  own  physicians,  investigators, 
and  adjustors.  The  Retirement  Board  conducts  hearings  on  disability  cases. 
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A record  is  kept  by  the  Compensation  Division  of  all  expenses  incurred  by 
employees  of  each  department.  At  the  beginning  of  each  fiscal  year,  the  Retire- 
ment System,  by  using  past  data,  estimates  the  amount  to  be  budgeted  by  the 
School  District  for  Workers'  Compensation.  That  amount  is  charged  to  the  School 
District  account.  A study  of  the  actual  expenses  incurred  is  conducted  by  the 
middle  of  the  fiscal  year  to  verify  if,  in  fact,  the  amount  budgeted  was  reasonable. 
If  the  study  shows  that  the  amount  budgeted  is  inadequate,  an  additional  amount  is 
charged  to  the  School  District.  Any  unexpended  amount  at  the  end  of  the  fiscal 
year  is  credited  for  future  use  of  the  District. 


Ill . Health  Service  System 


Legal  Provisions 

The  Health  Service  System  is  established  as  a department  of  the  City  and 
County  government  and  is  administered  by  the  Health  Service  Board  consisting 
of  seven  members  (Charter  sections  3.680  and  8.420). 

Permanent  employees*  of  the  City  and  County,  San  Francisco  Unified  School 
District,  Community  College  District,  Parking  Authority,  and  Port  Commission 
become  members  of  the  Health  Service  System  on  the  day  following  the  first  pay 
period  in  which  they  become  members  of  either  the  City  and  County  Employee  Re- 
tirement System,  the  State  Teachers'  Retirement  System  or  the  State  Public  Em- 
ployee Retirement  System.  Members  include  both  active  and  retired  employees  of 
the  participating  departments  (Charter  section  8.420  and  in  the  Rules  and  Regula- 
tions of  the  Health  Service  System). 

Both  the  employer  and  the  employee  contribute  to  the  health  benefits  of  the 
employee,  with  all  funds  necessary  to  administer  the  Health  Service  System  being 
met  by  the  City  and  County  and  the  School  District  (Charter  section  8.428). 


Current  Process 


All  permanent  employees  (both  classified  and  certificated)  of  the  School 
District  are  members  of  the  Health  Service  System  except  where  exemptions  are 
applicable.  A qualified  employee  may  be  exempted  from  coverage  only  on  the  follow- 
ing grounds  and  with  the  approval  of  the  Health  Service  Board: 

1.  If  one  adheres  to  a faith  or  to  a recognized  religious  sect  which 
depends  upon  prayer  for  healing;  or 

2.  If  one's  annual  compensation,  at  straight  time,  exceeds  fourteen 
thousand  dollars;  or 


3.  If  one  otherwise  has  provided  for  adequate  medical  care,  as  defined 
by  the  Health  Service  System  (through  one's  spouse,  for  example). 


Temporary  employees  are  not  qualified  for  membership  in  the  Health  Service 
System,  but  a medical  delivery  system  is  offered  to  this  group  of  employees  6v 
Kaiser  Foundation  Health  Plan.  This  is  a direct  pay  plan  with  no  City/County 
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Members  of  the  Health  Service  System  may  choose  one  of  three  health  plans: 

Plan  I - Basic  and  major  medical  (a  self-funded  plan) 

Plan  II  - Kaiser  Foundation  Health  Plan 

Plan  III  - Blue  Cross  Hospital  and  Professional  Plan 

The  member's  contribution  depends  on  the  health  plan  chosen  and  the  number  of 
dependents  covered.  The  School  District  contributes  $24.71  per  month  for  each  em- 
ployee who  is  an  active  member  of  the  Health  Service  System.  This  is  the  average 
amount  being  contributed  for  health  services  by  employees  of  the  10  most  populous 
counties  in  California.  The  employer  subsidizes  the  employee  only;  no  dependents 
are  subsidized.  This  method  of  determining  the  rate  of  employer  contribution  was 
passed  in  Proposition  0 in  the  November  1972  election. 

The  administrative  cost  is  pro-rated  for  each  member  and  charged  to  the  account 
of  the  employer.  The  administrative  cost  for  the  fiscal  year  1974-75  has  been  esti- 
mated to  be  $19.87  per  member.  The  School  District  reimburses  the  Health  Service 
System  for  this  amount  for  each  of  the  over  7,000  school  employee  members. 

In  addition  to  the  health  coverage  available  through  the  Health  Service  System, 
the  School  District  also  provides  its  permanent  certificated  employees  with  a dental 
plan,  prescription  drugs,  a long-term  disability  plan  and  a group  life  insurance 
plan.  These  additional  health  benefits  are  administered  by  the  School  District  and 
are  not  available  to  classified  employees.  The  servicing  agents  are  selected  on  a 
bid  basis.  The  cost  to  the  School  District  for  providing  these  additional  benefits 
ammounts  to  approximately  $41  per 'month  per  certificated  employee. 


IV.  Issues/Analysis 

The  School  District's  participation  in  the  Health  Service  System  and  the  Retire- 
ment System  is  required  by  the  City  Charter.  The  level  of  employee  benefits,  member- 
ship qualifications,  the  rates  of  contribution  and  the  investment  of  funds  are  all 
prescribed  by  the  Charter.  The  Health  Service  System  and  the  Retirement  System  were 
created  with  the  purpose  of  servicing  all  public  employees,  including  those  of  the 
School  District.  Both  the  School  District  and  the  City  departments  agree  that  the 
current  arrangement  for  administering  employee  benefits  is  an  effective  one. 

Health  Service  and  Retirement  System  officials,  however,  recognize  a lack  of 
effective  communication  with  the  School  District's  member  employees.  The  dissemin- 
ation of  information  sheets  and  application  forms  to  school  employees  has  been 
handicapped  because  there  is  no  person  or  department  within  the  District  responsible 
for  this.  As  a result.  District  employees  are  often  misinformed  and  their  applica- 
tions are  occasionally  submitted  late.  There  is  an  apparent  need  to  establish  a 
mechanism  to  insure  that  each  District  employee  is  properly  informed  about  the  oper- 
ation of  the  City  Retirement  and  Health  systems  and  the  benefits  being  offered. 

Another  issue  confronting  the  School  District  is  its  diminishing  Reserve  Fund 
with  the  City  Retirement  System.  The  School  District  has  not  appropriated  any 
money  into  its  Reserve  Fund  account  since  1972.  Its  reserve  credit  will  be  exhausted 
during  the  fiscal  year  1976-77.  The  School  District  will  be  required  to  budget 
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approximately  $1.5  million  in  employer  contribution  to  maintain  an  adequate  balance 
in  the  City  Retirement  System. 

Theoretically,  the  School  District  can  make  different  arrangements  for  handling 
its  employees'  benefits  either  by  establishing  in-house  capabilities  or  through 
contracting  with  outside  sources.  Alternative  ways  of  administering  employee  bene- 
fits would,  of  course,  require  a Charter  amendment  and  would  most  likely  cost  more 
than  the  present  arrangement. 

In  the  area  of  health  services,  economies  of  scale  is  a major  factor  affecting 
cost  savings.  The  contract  rates  with  Kaiser  Foundation  and  with  Blue  Cross  have 
remained  relatively  low  because  of  the  large  number  of  members  insured  under  each 
plan.  The  School  District's  withdrawal  from  the  Health  Service  System  would  mean 
a higher  contract  rate  not  only  for  the  School  District,  but  also  for  the  Health 
Service  System  due  to  reduced  memberships. 

Currently,  the  participating  employers  of  the  Health  Service  System  contribute 
a fixed  amount  equal  to  the  average  contribution  made  by  the  governments  of  the  ten 
most  populous  counties  in  California.  If  the  School  District  were  to  withdraw  from 
the  Health  Service  System,  the  sharing  of  contributions  by  the  District  and  the 
employee  would  have  to  be  resolved  at  the  bargaining  table,  as  is  the  case  with 
many  school  districts.  This  would  undoubtedly  add  a burden  to  the  School  District's 
bargaining  responsibility. 

The  School  District’s  participation  in  these  two  City  systems  facilitates  the 
transfer  of  school  classified  employees  to  and  from  other  City  departments.  When 
a classified  employee  is  assigned  to  or  transferred  out  of  the  School  District  by 
Civil  Service,  the  employee's  membership  with  the  Health  Service  System  and  the 
Retirement  System  remains  the  same.  The  new  employer  simply  picks  up  the  employer's 
contribution  to  these  two  systems.  If  School  District  employees  were  to  be  covered 
by  other  systems  of  benefits,  the  transfer  of  District  classified  employees  to  and 
from  other  City  departments  would  be  complicated. 

The  advantages  of  a centralized  system  of  administering  employee  benefits  are 
clear.  It  provides  uniform  benefits  for  all  public  employees.  The  size  of  member- 
ship in  the  Health  Service  System  and  the  Retirement  System  has  made  it  possible 
to  maintain  a high  level  of  benefits  for  employees  at  a relatively  low  administrative 
cost. 


Recommendati ons 


The  Commission  recommends  that: 

The  Current  arrangement  for  administering  employee  benefits  should  be  continued, 
but  an  individual  should  be  identified  within  the  District  who  would  be  responsible 
for  communication  with  officials  of  the  Health  and  Retirement  Systems  and  for  the 
efficient  and  timely  dissemination  of  information  to  the  employees. 
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REAL  PROPERTY 


At  the  present  time,  the  San  Francisco  Unified  School  District  has  180 
parcels  of  land  under  its  jurisdiction,  140  of  which  serve  as  school  sites. 

The  school  sites  include  101  elementary  schools,  17  junior  high  schools,  11 
senior  high  schools,  2 special  schools,  and  9 child  care  and/or  pre-kinder- 
garten schools.  There  are  also  12  non-school  locations  and  19  properties 
under  the  District's  jurisdiction,  but  which  are  operated  by  City  departments. 

As  one  of  the  biggest  landowners  in  the  City,  the  School  District  has  a 
major  and  ongoing  responsibility  for  city-wide  planning  of  educational  sites, 
for  the  acquisition  and  construction  of  new  sites,  for  the  disposition  and/or 
demolition  of  existing  sites,  and  for  the  maintenance  of  both  the  grounds  and 
the  facilities  over  which  they  have  jurisdiction. 

The  School  District  has  a working  relationship  with  several  City  departments 
in  discharging  each  of  these  responsibilities.  To  clarify  these  relationships, 
the  analysis  of  real  property  is  divided  into  five  sections: 

1)  Ownership 

2)  Management 

3)  Planning 

4)  Construction 

5)  Maintenance 


1.  OWNERSHIP 

Legal  Provisions 


A school  district  can  own  or  rent  property  provided  that  procedures  for  doing 
so  are  in  conformance  with  the  State  Educational  Code. 

The  Current  Process 

Title  to  school  property  is  vested  primarily  in  one  of  two  ways:  either  title 

is  vested  with  the  City  or  it  is  vested  with  the  SFUSD.  Where  portions  of  a single 
site  have  been  acquired  separately  by  the  City  and  the  School  District,  the  owner- 
ship is  recorded  as  "joint"  title.  Joint  title  usually  results  when  the  District 
purchases  land  to  expand  a site  vested  with  the  City. 

The  matter  of  vesting  is  slightly  complicated  by  the  fact  that  the  City  has 
acquired  title  to  school  properties  in  two, legally  distinguishable  ways.  The  first 
resulted  from  the  passaqe  of  two  local  ordinances  entitled  the  Van  Ness  Ordinance 
and  the  Outside  Lands  Ordinance  in  the  mid-1800's.  These  ordinances  enabled  the 
City  and  County,  who  administered  their  own  school  system  at  the  time,  to  set  aside 
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certain  lands  for  school  purposes.  This  method  of  "granting  land"  for  public 
schools  served  the  City  and  County's  needs  for  educational  land  until  the  turn  of 
the  century. 

As  an  expanding  urban  population  exhausted  the  land  grant  properties,  the 
City  and  County  acquired  title  to  property  for  educational  purposes  through  a 
second  means.  They  sold  general  obligation  bonds  with  the  express  purpose  of 
raising  revenue  to  acquire  additional  land  for  public  education.  The  school 
properties  vested  with  the  City  are  a result  of  either  land  grant  title  or  title 
through  purchase  resulting  from  the  sale  of  general  obligation  bonds. 

The  balance  of  the  properties  being  used  for  public  education  are  vested  with 
the  SFUSD  which,  after  its  establishment  as  a separate  governmental  entity  in  the 
late  1920' s,  purchased  additional  land  through  school  bond  revenues.  Today,  ap- 
proximately 70%  of  the  school  properties  are  vested  with  the  City,  15%  with  the 
District,  and  15%  jointly.  Table  I displays  this  information  according  to  use. 


TABLE  I 

PROPERTY  OWNERSHIP  BY  USE 


CATEGORY/USE 

TITLE 

TOTAL 

City 

SFUSD 

"Joint" 

R.A.* 

A. 

Supportive  and  Non-School 
Locations 

5 

5 

2 

12 

B. 

Elementary  Schools 

63 

15 

17 

1 

101 

C. 

Junior  High  Schools 

11 

1 

5 

17 

D. 

Senior  High  Schools 

9 

2 

11 

E. 

Child  Care:  Pre-kindergar- 

ten & Special  Schools 

9 

2 

11 

F. 

Under  SFUSD  jurisdiction  but 
City  operated 

19 

19 

TOTALS 

121 

25 

24 

1 

171 

♦Redevelopment  Authority 

Source:  "1975  Property  Report",  SFUSD,  May  1975. 


-34- 


In  addition  to  the  properties  listed  in  the  table,  the  SFUSD  leases  property 
at  thirty-five  sites  at  an  annual  cost  of  $354,000.  The  School  District  is  also 
the  lessor  for  several  properties,  with  the  Lincoln  Building  at  5th  and  Market 
accounting  for  the  vast  majority  of  the  revenue.  This  building  alone  generates 
$306,000  annually  for  the  School  District. 

Issues  and  Problems 


The  issue  of  title  becomes  critical  when  property  is  being  considered  for 
sale.  If  the  SFUSD  decides  to  sell  a piece  of  "surplus"  property,  who  is  entitled 
to  the  revenue  accruing  from  the  sale?  Is  it  the  SFUSD  or  the  City  and  County? 

The  inability  to  resolve  this  problem  in  the  minds  of  all  concerned  parties, 
including  potential  buyers,  has  resulted  in  "property  exchanges"  between  the 
District  and  the  City  on  a piecemeal  basis.  This  procedure  handicaps  long-term 
comprehensive  facilities  planning  and  may,  in  fact,  work  against  the  District's 
interests.  For  example,  the  agreement  between  the  District  and  the  City^  whereby 
the  District  gave  the  City  title  to  the  Commerce  High  play  field  for  conversion 
to  a parking  lot  in  exchange  for  clear  title  to  135  Van  Ness, may  have  resulted  in 
the  District  gaining  title  to  property  to  which  it  already  had  a legal  right. 

Issues  of  ownership  need  to  be  cleared  up  so  that  both  parties  know  who  has 
the  legal  right  to  educational  property  regardless  of  the  method  of  acquisition. 

Equally  important,  interested  buyers  should  not  be  dissuaded  through  fear  that 
litigation  will  contest  the  legality  of  the  sale  of  property  with  a clouded  title. 

As  a consequence  of  this  problem,  the  District  is  presently  holding  on  to  proper- 
ties which  they  could  just  as  well  dispose  of  in  order  to  consolidate  their  hold- 
ings and  to  restrict  their  ownership  to  those  properties  which  they  need  for  educa- 
tional purposes.  Keeping  property  off  the  tax  rolls  when  there  exists  little  chance 
of  it  serving  a public  purpose  is  a disservice  to  the  San  Francisco  taxpayer. 

Analysis 

Would  the  SFUSD  necessarily  lose  the  revenues  accruing  from  the  sale  of  school 
properties  where  title  is  vested  with  the  City? 

The  sale  of  school  properties  over  which  the  City  has  title  presently  results  in 
the  sales  revenue  being  deposited  with  the  City  in  the  School  District's  Land  Account. 
Similar  accounts  exist  for  various  City  and  County  departments  as  well.  Technically, 
any  Department  whose  asset  is  liquidated  has  a priority  claim  over  the  revenue.  Yet 
there  have  been  instances  where  City  and  County  departments  have  lost  claim  to  such 
money  because  the  Board  of  Supervisors  and/or  the  Mayor  chose  to  appropriate  the  money 
for  other  purposes.  Any  revenue  raised  from  the  sale  of  school  property,  whether  vested 
with  the  District  or  with  the  City,  should  be  reserved  exclusively  for  land  acquisition, 
capital  improvements,  or  facility  modernization  for  educational  purposes,  as  required 
by  the  State  Educational  Code  (Sec.  16053). 

In  the  early  1940's,  a dispute  between  the  School  District  and  the  City  and 
County  developed  over  the  issue  of  title.  It  involved  the  Lincoln  School  site  at 
5th  and  Market  where  title  was  vested  with  the  City.  The  court  decided  in  favor 
of  the  District  saying  that,  while  the  City  and  County  had  a legal  title,  such 
title  was  a "naked"  title,  resulting  from  a ministerial  function  performed  by  the 
City  and  County  on  behalf  of  the  District.  As  such,  the  court  felt  that  the  City 
and  County  held  the  property  "in  trust"  for  the  School  District, and  the  revenues 
upon  sale  were  to  return  to  the  School  District  for  educational  purposes.  To  date, 
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however,  there  has  not  been  a court  ruling  regarding  the  right  to  revenue  from 
property  which  the  City  and  County  allocated  for  educational  purposes  as  a result 
of  the  Van  Ness  and  Outside  Lands  Ordinances  of  the  mid  1860's. 

The  current  and  previous  legal  advisors  to  the  SFUSD  feel  that  the  Lincoln 
School  case  may  serve  as  a precedent  for  a court  decision,  awarding  the  District 
all  revenues  accruing  from  the  sale  of  educational  properties  even  if  title  is 
vested  with  the  City.  This  may  or  may  not  be  true.  But  it  does  seem  reasonable  to 
assume  that  the  School  District  has  a substantial  claim  'to  property  which  was 
originally  set  aside  or  purchased  by  the  City  for  educational  purposes  and  which 
has  been  continuously  utilized  for  such  purposes. 

From  the  Commission's. point  of  view  it  seems  that  the  SFUSD  has  two  alterna- 
tives: (1)  continue  to  plan  for  the  future  amidst  the  problems  raised  by  clouded 

title,  or  (2)  seek  clarification  of  title  in  such  a manner  that  the  legal  ownership 
of  al 1 school  properties  is  established. 


2.  MANAGEMENT 


Legal  Provisions 

Whether  or  not  the  SFUSD  must  utilize  the  services  of  the  City's  Real  Estate 
Department  with  respect  to  management  functions  depends  upon  the  title  of  the  land 
being  managed.  The  Director  of  Property  is  required  by  the  City  Charter  to  manage 
property  transactions  for  property  held  by  the  City. 

The  Current  Process 


The  City's  Director  of  Property  handles  all  leasing,  purchase,  and  sale  of 
real  estate  for  the  City  and  County,  for  the  Community  College  District,  and  for  the 
School  District.  The  Department  of  Real  Estate  maintains  records  on  property  cur- 
rently owned  by  the  City  and  County  and  by  the  SFUSD.  The  records  are  quite  de- 
tailed as  far  back  as  the  1930 ' s and  somewhat  less  detailed  before  then. 

Personnel  in  the  Real  Estate  Department  who  handle  the  acquisition,  sale,  and 
management  of  properties  on  behalf  of  the  School  District  are  conversant  with  the 
requirements  of  the  State  Educational  Code  as  it  bears  on  real  property,  as  well  as 
with  the  technical  details  associated  with  public  ownership  of  real  property.  The 
Department  has  no  interest  in  being  an  advocate  for  either  the  School  District  or 
the  City  and  County  in  those  matters  in  which  both  parties  have  a common  interest. 
As  such,  the  Director  of  Property  serves  as  an  objective  source  for  technical 
counselling,  including  appraisals  of  property  being  considered  for  disposition. 

Issues  and  Problems 


There  is  no  dissatisfaction  on  the  part  of  District  officials  regarding  the 
property  management  services  rendered  by  the  City.  At  the  present  time,  the  Dis- 
trict pays  the  Director  of  Property  approximately  $25,000  per  year  for  the  services 
of  a right-of-way  agent  and  the  agent's  supportive  staff.  The  District  does  not 
require  a full  time  right-of-way  agent;  by  contracting  with  the  City's  Real  Estate 
Department,  the  District  thus  pays  only  for  services  needed.  In  addition,  the  Real 
Estate  Department  possesses  all  of  the  legal  documents  which  are  required  to  do  the 
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job  expected  of  them. 


3.  PLANNING 


Legal  Provisions 

The  City  Charter  requires  that  all  new  school  construction  and  any  physical 
planning  which  would  alter  existing  land  use  patterns  must  be  reviewed  by  the  City 
Planning  Commission  to  ascertain  conformity  with  the  City's  Master  Plan. 

The  Current  Process 


At  the  present  time  the  School  District  does  its  own  planning.  District  plan- 
ners have  conducted  inventories  and  have  developed  strategies  for  relocating  stu- 
dents displaced  through  Field  Act  reconstruction.  Demographic  information  required 
for  such  studies  has  been  provided  by  the  City  Planning  Department. 

Issues  and  Problems 


The  School  District  is  no  longer  in  a growth  period  when  construction  plans 
require  that  the  District  consult  with  City  Planning  to  coordinate  school  expan- 
sion with  transportation  plans,  zoning  plans,  and  plans  for  neighborhood  facilities. 

As  both  the  District  and  the  City  and  County  take  increasingly  harder  looks 
at  their  over-extended  budgets,  one  could  hope  that  more  coordinated  use  of  their 
respective  facilities  and  cooperative  planning  of  programs  would  emerge  as  a prin- 
cipal means  of  increasing  the  efficiency  of  City  and  District  services.  Unfor- 
tunately, the  potential  role  which  City  Planning  could  play  in  coordinating  educa- 
tional services  with  related  neighborhood  services  city-wide  has  not  developed. 

Analysis  and  Alternatives 

In  September  1972,  a memorandum  of  understanding  between  the  SFUSD  and  the 
Department  of  City  Planning  was  outlined.  The  memorandum  focused  on  the  develop- 
ment of  an  educational  component  to  an  updated  Master  Plan  for  San  Francisco. 

The  effort  was  to  be  a cooperative  one.  Unfortunately,  the  effort  never  material- 
ized. Part  of  the  problem  stemmed  from  the  initial  requests  made  of  the  School 
District  by  the  Planning  Department  for  baseline  data.  Providing  the  data,  just 
to  get  the  study  to  the  starting  line,  represented  a sizeable  investment  in 
District  manpower.  In  addition,  the  plan  was  ambitious  and  the  costs  to  the 
District  were  considered  too  extensive  at  the  time. 

In  the  face  of  declining  enrollment  and  tighter  budgets,  the  School  District 
has  two  basic  options:  (1)  consolidate  the  number  of  school  sites,  maintaining 

school  size;  or  (2)  maintain  the  present  number  of  sites,  reducing  school  size. 
Variation  of  these  options  could  make  available  surplus  facilities  for  special 
programs,  for  rental,  or  for  community  use.  District  decisions  regarding  whether 
to  consolidate  or  not,  whether  to  rent  or  not,  and  alternative  uses  for  school 
sites  require  projections  of  school  population  and  District  revenues,  as  well  as 
a city-wide  plan  which  ties  educational  programs  into  a variety  of  public  services 
and  programs. 


. 
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This  is  an  area  where  an  in-depth  analysis  is  required.  Consolidation  in- 
variably means  the  closing  of  schools,  which  is,  at  best,  unpopular  with  the 
community.  If  the  number  of  teachers  is  not  reduced  in  the  process,  then  cost 
savings  resulting  from  consolidation  are  marginal.  If  the  District  sells  school 
sites  they  may  be  faced  with  the  need  to  expand  their  facilities  in  the  future 
when  acquisition  costs  are  far  greater  than  they  are  today.  Further,  there  is  a 
feeling  among  some  District  officials  that  lands  currently  used  for  educational 
purposes  should  not  be  lost  from  the  public  sector. 

Facilities  planning  must  be  accomplished  through  a process  that  is  consistent 
with  system-wide  resource  planning.  Planning  for  expansion  or  consolidation  can- 
not be  done  without  estimating  future  enrollment,  revenues,  expenditures  and 
school  activities.  A comprehensive  property  management  strategy  for  the  District 
requires  the  type  of  information  which  a thorough  plan  for  public  education  in  San 
Francisco  would  make  available.  Such  a planning  effort  requires  basic  information 
to  enable  intelligent  decisions  regarding  cooperative  programming  of  District 
and  City  facilities  and  personnel. 

Instead  of  comprehensive  planning,  the  School  District  undertakes  a succession 
of  mini-plans.  These  are  generally  spawned  from  crises  and  tend  to  indicate,  late 
in  the  game,  that  the  District  needs,  for  example,  to  develop  its  own  construction 
management  capability,  or  that  ' x ' number  of  teachers  will  have  to  be  let  go  next 
year.  Proper  planning  requires  the  establishment  and  the  dissemination  of  priori- 
ties. It  should  enable  the  District's  to  get  its  budget  in  line  with  its  program 
objectives.  Finally,  it  should  suggest  those  vehicles  which  will  be  needed  to 
implement  the  plan 


4.  CONSTRUCTION 

The  School  Board  has  agreed  that  the  Bureau  of  Architecture  (DPW)  phase  out  of 
managing  school  construction  projects.  A Chicago-based  firm,  McKee-Berger-Mansueto, 
has  been  hired  to  supervise  on-site  construction,  while  assisting  the  District  to 
develop  policies  and  procedures  for  managing  their  own  construction  projects  in  the 
future.  The  Bureau  of  Architecture  will  continue  to  manage  those  projects  being 
financed  with  City  funds. 


5.  MAINTENANCE 


Legal  Provisions 

There  is  no  legal  requirement  that  the  SFUSD  utilize  the  services  of  the  City's 
Department  of  Public  Works  for  the  maintenance  of  school  facilities.  The  School 
District  can  (1)  delegate  maintenance  responsibility  by  contract  to  DPW  for  main- 
tenance services  from  their  own  personnel  or  via  subcontract,  (2)  contract  directly 
to  organizations  other  than  DPW,  or  (3)  do  their  own  facility  maintenance  by  develop- 
ing the  necessary  in-house  capability. 
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Current  Process 


At  the  present  time,  the  SFUSD  contacts  with  the  DPW  to  provide  the  following 
maintenance  services: 

Cement 
Electrical 
Glaizer 
Locksmith 
PI umbing 
Sheet  Metal 
Steam  Fitting 


These  services  are  paid  for  by  the  District  based  on  the  actual  costs  of  such 
services  (labor  and  material),  plus  overhead.  The  District  contracts  for  approxi- 
mately $1.3  million  worth  of  DPW  maintenance  services  annually. 

The  SFUSD  has  its  own  maintenance  department  with  responsibilities  for  heating 
and  ventilating  (installation  and  repair),  landscaping,  custodial  services,  carpen- 
try, painting,  equipment  repair,  furniture  warehousing  and  moving,  limited  electrical 
work,  and  maintenance  of  typewriters,  shades,  and  related  classroom  equipment. 

These  functions  are  accomplished  by  approximately  170  full-  and  part-time  employees. 
The  total  maintenance  budget  is  $4,645,000,  of  which  approximately  $1.3  million  pays 
for  DPW  maintenance  services.  These  services  are  requisitioned  by  the  District 
maintenance  supervisor  on  an  as-needed  basis.  Work  orders  are  usually  submitted 
daily  and  are  designated  as  to  their  priority. 

Issues  and  Problems 


The  School  District  feels  that  they  could  do  a better  job  of  maintaining  school 
facilities,  and  for  less  money,  if  they  assumed  certain  functions  which  DPW  present- 
ly provides  for  them  on  contract.  Their  opinion  stems  from  several  factors. 

(1)  The  District  personnel  are  not  able  to  supervise  directly  DPW  crafts 
people.  Hence,  the  daily  assignment  of  DPW  employees  to  District  jobs  must  be 
coordinated  with  DPW  supervisors  and  results  in  being  less  efficient  from  the  District's 
point-of-view. 

(2)  District  personnel  do  not  like  having  to  rely  on  DPW's  assessment  of  District 
priorities.  The  District's  requests  are  merely  a portion  of  the  total  requests  com- 
peting for  DPW  services  everyday. 

(3)  The  District  employees  say  they  could  save  money  because  District  overhead 
is  approximately  30%  - 35 % of  labor,  while  the  City  charges  them  60%  for  labor. 

(4)  District  personnel  feel  that  they  must  be  accountable  for  the  maintenance 
of  school  facilities.  However,  when  they  must  depend  on  DPW  for  part  of  that  respon- 
sibility, they  will  be  evaluated  on  performance  which  is  based,  in  part,  on  factors 
which, are  beyond  their  control. 
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Analysis  and  Alternatives 

Inter-organizational  cooperation  represents  both  costs  and  benefits.  The 
Commission  believes,  however,  that  the  source  of  most  problems  facing  the  District 
maintenance  department  stem  from  an  inadequate  maintenance  budget  which  has,  over 
the  past  few  years,  touched  off  several  secondary  irritations.  Among  these  irrita- 
tions has  been  increased  dissatisfaction  with  the  present  maintenance  arrangement 
with  DPW. 

For  the  past  few  years  the  money  made  available  by  the  School  District  for 
DPW  work  has  remained  at  the  same  level.  Because  of  increasing  wages  for  crafts 
people,  however,  this  same  allocation  now  buys  35%  less  than  it  did  two  year  ago. 

The  declining  number  of  DPW  personnel  available  for  School  District  maintenance  is 
shown  in  Table  II. 

The  reduction  in  available  manpower  shown  in  Table  II  has  reduced  the  District's 
maintenance  department's  resources  and  has  resulted  in  an  increase  in  the  percentage 
of  maintenance  jobs  which  are  designated  as  "emergency".  The  DPW  liason  to  the 
District  estimates  that  work  requisitions  carrying  an  emergency  designation  have 
increased  over  the  past  two  years  from  25%  to  almost  50%  of  the  total  requests. 

This  situation  has  occurred,  in  part,  through  a "down  grading"  of  the  priority  system; 
more  jobs  are  tagged  as  emergency  by  the  District  than  necessitate  such  a label  in 
the  hope  that  they  will  receive  faster  responses  from  DPW.  However,  there  has  also 
been  a legitimate  increase  in  emergency  jobs.  As  maintenance  resources  are  diminish- 
ed, maintenance  work  tends  to  shift  from  routine  to  emergency. 

The  requisitioning  of  work  from  DPW  is  generally  inadequate  to  respond  to 
emergencies  where  speed  is  essential  and  where  work  assignments  must  be  re-ordered 
in  mid-stream.  This  is  one  explanation  for  the  problems  currently  being  experienced 
by  the  two  organizations.  Further,  the  District  must  return  credibility  to  the 
priority  system  and  designate  a job  as  "emergency"  only  when  it  genuinely  is,  e.g, 
when  a person  or  property  is  in  danger  and  when  repair  cannot  wait  for  the  next  day's 
work  load. 

The  District's  inability  to  control  crafts-persons  working  on  District  jobs 
cannot  be  avoided  if  DPW  continues  to  do  District  maintenance  work.  As  a result, 
the  District  cannot  discipline  DPW  workers;  they  cannot  effectively  monitor  their 
work;  and  they  are  unable  to  re-assign  them  as  dictated  by  the  demands  of  the 
District's  maintenance  needs. 

The  District  has  maintained  that,  in  addition  to  increased  control,  a switch 
from  DPW  to  in-house  work  would  save  money.  They  refer  to  a School  District  over-head 
rate  of  35%, as  compared  with  the  60%  which  DPW  charges  for  labor.  Actually,  however, 
the  estimated  35%  over-head  for  District  employees  is  not  a total  over-head  rate. 

At  the  present  time,  two-thirds  of  the  60%  charged  by  the  City  for  over-head  goes 
directly  to  the  City  as  the  employer's  share  of  fringe  benefits  for  crafts  people. 
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TABLE  II 

AVAILABILITY  OF  DPW  PERSONNEL 
FOR  SCHOOL  DISTRICT  MAINTENANCE 


Craft 

Authorized 

DPW 

Strength 

Number  Available  for  District 
as  of 

% of  Number 
authorized  as 
of  10/20/75 

1/74 

2/75 

10/20/75 

Carpenters 

28 

0 

0 

0 

0 % 

Cement 

15 

4 

3% 

2 

13.3 

Electrician 

29 

9k 

7 

5 3/4 

19.9 

Glaziers 

11 

11 

7 

5 3/4 

52.2 

Locksmiths 

10 

3k 

3k 

3k 

32.5 

Painters 

50 

0 

0 

0 

0 

Plumbers 

27 

8k 

7k 

6% 

23.1 

Sheet  Metal 

11 

5 

4 

3 3/4 

34 

Steam  Fitting 

16 

4 

4 

3+ 

18.7 

TOTALS 
MAM  YEARS 

197 

453* 

36% 

29  3/4 

15.1  % 

Source:  City  and  County  of  San  Francisco,  Department  of  Public  Works,  Bureau  of 

Building  Repair 


-41- 


This  40%  total  of  labor's  wages  is  broken  down  in  Table  III,  as  follows: 


TABLE  III 

DPW  OVERHEAD  AS  A PERCENTAGE 
OF  DIRECT  LABOR 


Vaction 

4, 

.50  % 

Sick  leave  w/pay 

3, 

.50 

Compensation 

1, 

.00 

Retirement 

16, 

,24 

Social  Security 

4, 

,25 

Health  Service 

1. 

,50 

Miscellaneous 

1. 

,00 

Health/Welfare  Benefits 

8. 

,00 

TOTAL 

39. 

,99  % 

Source:  City  and  County  of  San  Francisco,  Department  of  Public  Works 

The  remaining  20%  goes  for  supervisory  and  clerical  support. 

The  figures  shown  in  Table  III  are  roughly  the  same  costs  that  would  be  borne 
by  the  District  if  they  employed  members  of  the  craft  union.  The  figures  for  fringe 
benefits  are  fixed  regardless  of  who  is  the  employer.  Further,  the  remaining  20% 
would  exist  for  the  District  as  it  presently  does  for  the  City.  Hence,  the  savings 
regarding  indirect  costs  attributable  to  labor  would  not  materialize. 

There  is  another  area  where  costs  might,  in  fact,  be  saved.  It  is  the  present 
practice  for  virtually  all  DPW  craftsmen  to  go  as  a two-man  team  to  a District  job. 
This  practice,  they  claim,  is  necessary  to  provide  security  for  the  workman  and  his 
material.  Students  appear  to  pose  a threat  to  workmen  unless  they  work  as  a team 
when  doing  a job  at  a school.  District  maintenance  people  feel  this  precaution 
need  not  be  taken  in  all  cases.  Clearly,  it  is  costly  to  the  District  to  pay  for 
two  craftsmen  when  only  one  might  be  needed.  This  practice  should  be  assessed  to 
determine  when,  and  if,  it  is  necessary. 

It  is  generally  agreed  by  District  personnel  that  metal  work  and  steam  fitting 
should  remain  with  DPW.  They  represent  large  investments  in  plant  and  machinery 
which  the  District  cannot  economically  support  on  its  own.  There  are,  however. 
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three  services  which  could  most  appropriately  be  transferred:  electrical,  glass, 

and  lock  repairs.  The  District  already  has  in-house  capability  to  do  basic  elec- 
trical repair,  and  it  would  not  be  difficult  to  assume  the  more  technical  capabi- 
lity to  repair  public  address  systems  and  fire  alarm  systems  in  the  schools. 

The  District  already  accounts  for  almost  one-third  of  DPVJ's  locksmith  work 
and  over  half  of  their  demand  for  glass  repair  (see  Table  II).  If  the  District 
were  to  assume  such  services  in-house,  start-up  costs  have  been  estimated  by  the 
District  as  follows: 

Electrical $ 27,000 

Glass 55,000 

Locksmith  34,000 


TOTAL $116,000 


Recommendations 


The  Commission  recommends  that: 

Ownership 

a.  The  District  should  bring  a quiet  title  action,  based  on  the  stipulated 

facts,  on  the  Grant  School  property.  This  property  is  presently  listed  as  surplus 
property  by  the  School  District  and  is  comprised  of  parcels  bearing  all  three  forms 
of  title:  part  is  vested  with  the  District,  part  with  the  City  as  a result  of  a 19th 

century  land  grant,  and  part  with  the  City  as  a result  of  City-raised  revenues.  Such 
action  by  the  District  against  any  and  all  parties  claiming  an  interest  in  the  pro- 
perty should  clarify  which  parties  have  a legal  right  to  claim  each  type  of  property 
as  its  assets. 

b.  All  revenues  accruing  from  any  and  all  sales  of  facilities  and  property 
used  for  educational  purposes,  at  any  time  for  any  reason,  should  be  placed  in  a 
capital  improvement  and  facility  modernization  fund  to  be  reserved  only  for  such 
purposes. 

Management 

The  School  District  should  continue  to  utilize  the  services  of  the  City's  Depart- 
ment of  Real  Estate  on  the  same  contractual  basis  as  is  currently  done. 

Planning 

The  School  District  should  develop  an  educational  component  as  part  of  a city- 
wide neighborhood  services  plan  in  cooperation  with  the  City  Department  of  Planning. 
This  component  should  include  an  inventory  of  schools,  parks,  libraries,  child  care 
centers,  and  other  facilities  and  services  related  to  education  so  that  coordination 
between  District  and  City  programs  can  be  facilitated.  The  plan  should  address  al- 
ternate public  uses,  other  than  educational,  for  property  being  declared  surplus  by 
the  School  District. 


a.  The  School  District  should  review  its  procedures  for  designating  mainte- 
nance job  priorities  as  soon  as  possible.  It  should  develop  specific  standards  for 
designating  a job  as  an  "emergency"  and,  once  specified,  should  adhere  to  those 
standards  when  requisitioning  work  from  the  Department  of  Public  Works. 

b.  Glass,  electrical,  locksmith  and  plumbing  repair  work  should  be  considered 
for  transfer  to  the  School  District  maintenance  department  if  the  District  is  unable 
to  increase  City  responsiveness  through  the  establishment  of  guidelines  to  ensure 
prompt  response  to  real  emergencies. 

c.  Development  of  in-house  capability  in  these  areas  should  be  accomplished, 
wherever  possible,  by  transferring  DPW  crafts-people  to  the  District. 

d.  The  School  District  should  provide  the  Department  of  Public  Works  with  a 
written,  long-term  agreement  (minimum  five  years)  to  continue  receiving  cement, 
metal  and  steam  fitting  services  from  DPW.  This  will  permit  the  City  to  plan  for 
their  own  future  staffing  and  equipment  needs  with  the  assurance  that  the  District's 
demand  for  service  will  continue. 

e.  The  District  should  take  every  fiscal  measure  possible  to  increase  the 
maintenance  budget  so  that  it  has,  at  minimum,  the  purchasing  power  that  it  had  two 
years  ago. 
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DIRECT  SERVICES  TO  CHILDREN 

In  the  area  of  relationships  involving  direct 
services  to  school  children,  there  exist  fewer 
legal  constraints  than  in  administrative  services 
There  is  also  less  evidence  of  working  relation- 
ships between  the  School  District  and  City  depart 
ments.  In  many  instances,  mechanisms  and  proce- 
dures are  identified  for  increasing  the  quality 
of  services  available  to  San  Francisco's  school 
children  through  better  utilization  of  the  City's 
resources  at  little,  if  any,  extra  expense. 
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HEALTH  SERVICES 


Legal  Provisions 


The  only  duties  of  a school  district  in  regard  to  pupil  health  is  to 
"give  diligent  care  to  the  health... of  pupils",  to  cooperate  with  local 
health  officials  in  preventing  and  controlling  communicable  diseases,  to 
test  vision  and  hearing,  and  to  provide  first  aid  kits  (Educ.  Code  Sections 
11701  , 11704,  11823,  and  11951).  Beyond  those  requirements,  a district  may 
hire  a superintendent  of  health  and  others  to  provide  more  services  (Educ. 
Code  11751).  The  District  may  also  contract  with  the  Board  of  Supervisors 
for  the  County  Health  Department  employees  to  perform  health  functions  in 
the  schools  (Educ.  Code  11703). 


Current  Process 


The  vast  majority  of  health  services  are  provided  to  San  Francisco  school 
children,  in  both  public  and  private  schools,  by  the  City  Public  Health  Depart- 
ment. In  addition,  the  School  District  supplements  the  City's  health  services 
in  certain  areas. 

City  Health  Services 

There  are  approximately  200  private,  parochial,  and  public  schools  through- 
out San  Francisco,  and  two  major  channels  through  which  the  City's  health  services 
are  delivered  to  school  children:  (1)  through  the  school  system,  public  and 

private,  and  (2)  through  a system  of  City  administered  health  centers.  While 
medical  treatment  and  clinical  care  are  performed  at  the  health  centers,  most 
of  the  health  screening  and  health  education  takes  place  at  the  schools.  There 
is  one  main  health  center  and  five  District  health  centers  in  the  City. 

The  Public  Health  Department  currently  provides  to  the  SFUSD,  at  no  cost, 
the  full-time  equivalent  of  2.5  audiometrists  and  24  nurses  working  regularly 
at  the  public  schools.  The  value  of  these  resources  is  approximately  $650,000. 

The  full-time  equivalency  of  24  nurses  results  from  the  services  of  88  nurses, 
who  each  spend  25%  to  75%  of  their  time  visiting  the  City's  public  schools.  The 
balance  of  the  nurses'  time  is  spent  providing  infant,  geriatric,  and  crippled 
children  services,  as  well  as  counselling  in  family  plannino  and  qeneral  health 
matters. 

Nurses  are  usually  assigned  to  2 to  3 schools,  spending  1 to  3 mornings  each 
week  at  each  school.  The  assignment  of  nurses  to  the  schools  is  done  by  the  Director 
of  Public  Health  Nursing  in  conjunction  with  the  directors  of  the  health  centers. 

The  basic  assignment  has  been  one  hour  per  one  hundred  students  per  week  for  the 
School  District;  but  if  the  needs  of  one  school  are  greater  than  another,  time 
can  be  adjusted.  Every  school  has  a nurse  on  its  premises  at  least  one  morning 
a week. 

A few  years  ago,  the  Health  Department  tried  to  divide  its  nursinq , staff  into 
two  groups,  one  servicing  the  schools  and  the  other  servicing  the  health  centers. 
About  35  nurses  were  assigned  full-time  responsibility  at  the  schools,  both  public 
and  private.  Each  nurse  was  in  charge  of  5 to  12  schools.  In  addition  to  providing 
routine  checkups  and  individualized  health  care  at  the  schools,  these  nurses  were 
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responsible  for  the  home  visits  resulting  from  the  school  health  program.  Be- 
cause of  the  tremendous  workload  for  those  nurses  assigned  to  schools,  this 
arrangement  for  dividing  staff  responsibility  was  terminated  two  years  ago. 
Currently,  all  the  public  health  nurses  have  generalized  responsibilities. 

The  duty  of  a nurse  at  a school  consists  of  following  up  on  the  vision  and 
hearing  screenings,  working  with  teachers  and  children  with  health  problems, 
contacting  parents,  and  referring  them  to  appropriate  care.  In  some  cases 
follow-up  requires  home  visits.  If  the  student  lives  far  away,  the  nurse  may 
call  another  nurse  from  a nearby  health  center  to  do  the  visit.  Whenever 
possible,  nurses  provide  consultation  to  teachers  on  health  education  and  pro- 
vide counsell inr«  to  students  individually  on  such  health  issues  as  nutrition 
and  drugs.  If  a child  is  injured  or  becomes  ill  when  the  nurse  is  not  there, 
the  counselor  or  the  school  principal  gives  first  aid,  calls  the  parents,  or 
calls  Park  Emergency  Hospital,  depending  on  the  severity  of  the  case. 

Some  years  ago,  public  health  physicians  were  assigned  to  the  schools  to 
perform  physical  examinations  for  children  on  athletic  teams  and  children  whose 
families  cannot  afford  a private  physician.  Their  assignment  to  the  schools 
was  terminated  largely  because  they  had  no  access  to  the  medical  records  at  the 
schools  nor  to  parents  who  could  brief  the  physicians  on  the  medical  history 
of  the  child.  This  situation  was  complicated  by  the  lack  of  adequate  space  and 
clerical  assistance  for  the  physicians  at  the  schools.  Currently,  physical 
examinations  are  generally  performed  in  the  health  centers.  Followups,  examina- 
tions, medical  care,  and  treatments  which  result  from  the  school  nursing  program 
are  performed  by  public  health  personnel  at  the  City's  health  centers.  In  addi- 
tion, dental  check-ups,  physical  examinations,  and  immunizations  are  available 
to  school  children  at  the  health  centers. 

The  School  District's  Health  Program 

School  District  personnel  for  health  care  consists  of  3 vision  screeners, 

16  part-time  health  aides,  and  10  full-time  health  aides.  In  addition,  one  nurse 
works  full-time  at  the  McAteer  High  School  program  for  handicapped  children.* 

School  psychologists,  counselors,  and  social  workers  also  perform  health-related 
tasks,  such  as  screening  children  with  health  problems  and  referring  them  to 
proper  care.  Though  the  School  District  had  budgeted  three  nursing  positions  up 
until  two  years  ago,  two  of  these  positions  were  eliminated  as  a result  of  budget 
tightening.  The  supervisor  for  Health  and  Family  Life  Education  serves  as  an  in- 
formal liaison  with  the  Department  of  Public  Health.  Further,  California  school 
districts  are  required  to  provide  eye  examinations  for  school  children.  This 
service  is  provided  by  3 full-time  equivalent  (FTE)  vision  screeners  budgeted  by 
the  District.  The  screeners  work  only  during  the  school  year. 

The  School  District's  health  aides  were  hired  a few  years  ago  to  give  first 
aid  treatment,  sit  with  ill  children,  notify  parents  of  ill  children,  and  assist 
with  screening  tests.  Their  services  are  intended  to  relieve  principals,  teachers, 
and  clerks,  as  well  as  nurses,  from  having  to  perform  such  tasks.  There  are 
presently  10  full-time  and  16  part-time  health  aides. 


*A1 1 these  positions  are  budgeted  through  the  District's  General  Fund.  There  are 
three  full-time  and  two  half-time  nurses  working  in  the  49  Children's  Centers  who 
are  funded  by  a tax  override.  These  nurses  work  only  in  the  Children's  Centers. 
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The  part-time  aides  have  received  a short-term  training  program  administered 
by  the  Health  Department.  The  training  of  the  full-time  aides  has  been  federally 
funded  through  the  Regional  Occupation  Preparation  Program,  and  conducted  over  a 
one-year  period  at  San  Francisco  General  Hospital  with  practical  experience  at 
school  sites.  Although  the  health  aides  are  currently  budgeted  through  the  De- 
partment of  Special  Education,  there  is  no  single  central  office  which  assigns 
them  to  the  schools.  Their  assignments  are  drawn  up  by  the  Elementary  and 
Secondary  Divisions  and  the  Pupil  Service  Department. 

Health  aides  usually  have  responsibility  for  2 or  3 schools.  They  are 
administratively  responsible  to  the  principals  of  the  schools  to  which  they  have 
been  assigned,  but  work  under  the  public  nurse's  technical  supervision.  Since 
a health  aide  is  usually  assigned  to  a school  on  the  days  the  nurse  is  not  there, 
adequate  supervision  has  been  a serious  problem  for  the  nurses. 

The  School  District  budgets  approximately  $38,000  annually  for  health  educa- 
tion. These  programs  are  provided  through  the  Family  Life  Education  Program  and 
include  material  on  drug  abuse,  hygiene,  venereal  disease,  sex  education,  and 
general  health  matters.  The  District's  Health  Education  Department  is  also 
responsible  for  arranging  schedules  for  community  agencies  and  professionals  in 
the  health  field  to  deliver  special  health  services  such  as  dental  screening, 
dental  education,  foot  screening,  teacher  training,  and  class  presentations  on 
special  health  topics. 

Section  308.5  of  the  Health  and  Safety  Code,  which  became  effective  on 
July  1,  1975,  requires  a health  evaluation  of  each  child  in  California  within 
12  months  after  the  child's  initial  enrollment  in  a school.  Usually,  health 
evaluations  are  performed  by  the  children's  own  physicians.  However,  many 
children  in  San  Francisco  receive  screening  examinations  along  with  required 
immunizations  at  a health  center.  Finally,  the  District's  health  services  are 
augmented  by  District  social  workers,  psychologists,  and  counsellors,  who  refer 
students  to  appropriate  health  programs  when  their  diagnoses  surface  health- 
related  problems. 

The  Central  Health  Committee 


The  Central  Health  Committee  serves  as  the  coordinator  of  the  school  health 
programs.  The  Committee  is  composed  of  designated  staff  members  of  the  Health 
Department,  the  SFUSD,  private  and  parochial  schools,  and  representatives  from 
the  San  Francisco  Medical  Society  and  organized  parent  groups.  The  functions  of 
the  Committee  are  to  consider  matters  affecting  the  health  of  school  age  children 
review  proposals,  and  recommend  implementation  or  rejection  of  policies  and  proce 
dures.  A number  of  special  health  programs  have  originated  with  this  Committee. 

Issues/Analysis 


Distribution  of  Costs 


The  approximate  costs  to  the  School  District  and  the  City  for  providing 
health  services  to  school  children  during  school  hours  are  as  follows: 
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San  Francisco  Unified  School  District 


Health  Aides  (20  FTE)  $ 135,000 
Vision  Screenrs  (3)  66,000 
Health  and  Family  Life  Education  40,000 
Nurse  (1)  20,000 


SFUSD  Subtotal  $ 261 ,000 

City  Health  Department 

Audiometrists  (3)  $ 48,000 

Nurses  (35  FTE)  600,000 

School  Exams  (2,500  per  year)  18,000 

TB  Tests  (18,000  per  year)  18,000 


Health  Department  Subtotal  $ 684,000 

Combined  Costs  $ 945,000 


These  figures  represent  costs  for  services  provided  at  school  sites  during 
school  hours.  They  do  not  take  into  account  the  cost  for  supportive  health 
services  in  the  School  District,  such  as  social  workers,  psychiatrists,  and 
counsellors,  nor  the  cost  to  the  Health  Department  for  servicing  children  after 
school  hours  or  in  the  City's  health  clinics  at  any  time. 

It  is  extremely  difficult  to  compare  the  per  pupil  expenditures  for  health 
services  with  other  School  Districts  because  of  the  widely  differing  systems 
used  to  identify  program  areas  and  attribute  operating  costs.  The  cost  of 
health  services  provided  to  the  SFUSD  by  Public  Health  is  especially  difficult 
to  establish  because  many  services  provided  at  the  health  centers  are  extensions 
of  the  school  health  program.  For  example,  the  athletic  and  other  screening 
examinations  which  used  to  be  performed  in  the  schools  are  now  performed  in  the 
health  centers. 

Considering  Alternative  Health  Services  Delivery  Systems 

Before  analyzing  the  strengths  and  weaknesses  of  the  present  relationship 
between  the  School  District  and  the  Health  Department,  two  alternative  approaches 
to  school  health  services  should  be  considered: 

1 ) Contracting  for  Services 

Instead  of  receiving  nursing,  examination,  and  testing  services  from 
the  City  at  no  cost,  the  District  could  contract  for  such  services 
from  the  Health  Department  or  from  private  sources.  Given  the  high 
costs  of  medical  care  in  the  private  sector,  one  would  expect  contracts 
with  private  nurses  and  physicians  to  be  at  least  as  costly  as  public 
health  services. 

Contracting  with  the  City  Health  Department  might  give  the  School 
District  more  influence  in  determining  the  roles  and  responsibilities 
of  City  health  employees  who  service  the  schools;  however,  it  would  re- 
present a cost  which  could  only  be  met  by  significantly  rearranging 
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School  District  priorities.  The  cost  currently  borne  by  the 
City  represents  a responsibility  which  the  Department  of  Public 
Health  should  meet  for  all  San  Francisco  residents  who  require 
it.  In  this  sense,  the  schools  provide  the  Public  Health  De- 
partment with  an  effective  and  convenient  channel  for  reaching 
the  City's  young  people.  Students  represent  a "captive  audience" 
who  would  be  far  more  difficult  to  serve  without  a school  system. 

In  the  absence  of  a school  system,  the  responsibility  for  meeting 
the  health  needs  of  San  Francisco  children  would  still  rest  with 
the  Health  Department.  (It  is  important  to  note  that  the  Public 
Health  Department  also  services  the  City's  parochial  school 
system,  and  without  charge.) 

2)  In-House  Capability 

Another  alternative  would  be  for  the  District  to  develop  its  own 
staff  for  testing,  diagnosis,  and  treatment  or  referral  to  City 
health  centers.  Not  only  does  this  option  represent  a sizeable 
increase  in  expenditures  for  the  District,  but  it  would  seriously 
handicap  the  very  advantages  available  to  San  Francisco  children 
which  are  not  available  to  children  in  most  other  cities.  Usually 
school  districts  supply  their  own  staff. 

The  fact  that  the  City  Health  Department  services  the  schools  enables 
more  efficient  coordination  and  referral  between  the  schools  and 
the  clinics.  The  school  nurse  can  determine  a student's  need  and 
can  arrange  to  meet  the  student,  and,  if  necessary,  his  or  her 
parents,  at  a health  clinic  for  diagnosis  and  treatment.  The  co- 
ordination of  testing,  diagnosis,  and  treatment  is  facilitated 
beyond  what  it  would  be  if  District  nurses  employed  by  SFUSD  had  to 
coordinate  their  activities  with  employees  and  programs  of  the  City 
Health  Department. 

The  current  arrangement  is  able  to  serve  the  needs  of  the  student 
while  distributing  the  cost  burden  between  both  District  and  City, 
as  it  should  be.  However,  there  are  problems  which  are  inherent  in 
any  cooperative  effort,  and  District-City  delivery  of  health  services 
is  no  exception. 

Facilitating  Coordination 

There  is  a need  to  specify  mutually  agreed-upon  roles  and  responsibilities 
for  nurses  when  they  service  the  schools.  Should  nurses  perform  minor  first 
aid?  Should  they  train  teachers  in  first  aid?  Should  they  monitor  and  evaluate 
student  health  records?  Should  they  examine  children  who  are  referred  to  them 
by  teachers  who  suspect  health  deficiencies? 

Not  only  should  roles  and  responsibilities  be  defined,  but  they  should  be 
given  priorities  as  well.  A nurse  working  in  a school  should  know  what  is  ex- 
pected of  her  and  should  also  know  what  she  can  expect  from  the  school  staff. 

It  is  equally  important  that  a chain  of  command  be  delineated.  Can  the  school 
principal  make  requests  of  the  nurse?  What  role  does  the  head  nurse  at  the 
neighborhood  clinic  play  in  supervising  nursing  activities  in  the  schools?  Who 
has  authority  for  what  and  over  whom? 
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These  and  similar  concerns  must  be  spelled  out  in  a memorandum  of  agree- 
ment between  the  SFUSD  and  the  City  Health  Department.  The  Central  Health 
Committee  would  be  the  logical  group  to  draft  such  an  agreement  for  adoption 
by  District  and  Health  Department  policy-makers.  At  the  present  time,  there 
is  little  written  clarification  of  roles  and  responsibilities.  It  may  be  the 
feeling  of  the  Central  Health  Committee  that  nursing  services  should  reflect 
a mutually  agreed-upon  strategy  between  the  school  nurse  and  tbe  school  princi- 
pal. If  so,  these  understandings  could  be  facilitated  through  a formal  memorandum 
of  agreement  which  specifies  certain  operative  guidelines  adopted  by  the  Central 
Health  Committee. 

Expanding  Health  Resources 

At  the  present  time,  the  only  school  with  a full-time  nurse  on  site  is 
McAteer  High  School.  The  lack  of  full-time  nurses  in  all  other  schools  auto- 
matically necessitates  contingency  arrangements  for  treating  emergencies.  Re- 
sponsibility for  handling  emergencies  should  be  clarified  in  all  schools  when 
there  is  no  nurse  on  duty. 

The  School  District  and  the  Health  Department  should  develop  a strategy  for 
supplementing  the  nurses  with  health  aides,  as  well  as  providing  rudimentary 
training  for  selected  administrators  and/or  teaching  staff  in  every  school.  Such 
a strategy  should  take  into  account  the  training  and  experience  of  school  staff, 
while  attempting  to  assign  back-up  responsibilities  so  that  school  disruption  is 
minimal  in  case  of  an  emergency. 

Centralizing  Health  Programming  Within  the  School  District 

Coordination  between  the  School  District  and  the  City  Health  Department 
is  handicapped  by  a fragmentation  of  health  responsibilities  within  the  School 
District.  At  the  present  time,  there  is  no  centralized  authority  for  health 
and  health-related  programs. 

The  responsibility  for  health  education  resides  within  the  Health,  Environ- 
mental, and  Homemaking  Department  in  the  Instructional  Support  Service  Division. 

The  vision  screeners  are  on  the  staff  of  the  Special  Education  Department  within 
the  Professional  and  Pupil  Personnel  Service  Division.  The  part-time  health 
aides  are  listed  as  the  responsibility  of  the  Director  of  Special  Education,  while 
the  full-time  health  aides  are  supervised,  in  part,  by  the  Paraprofessional  Service 
Office  located  in  the  Personnel  Department  of  the  Office  of  Management  Services. 

This  fragmentation  clearly  handicaps  day-to-day  coordination  of  health 
programming  within  the  School  District  and  complicates  planning,  programming,  and 
communications  between  the  City  Health  Department  and  the  School  District.  The 
solution  might  be  the  creation  of  an  Office  of  Health  Programs  composed  of  all 
health  aides,  vision  screeners,  and  the  health  education  program.  This  office 
would  be  in  close  contact  with  the  departments  of  Special  Education  and  specific 
pupil  personnel  services,  such  as  counselling,  social  work,  and  psychiatry. 

Maximizing  the  Role  of  the  Central  Health  Committee 

The  vehicle  for  increasing  the  effectiveness  of  health  services  to  school 
children  exists  with  the  Central  Health  Committee.  It  is  this  organization  which 
should  set  standards  for  health  service,  clarify  the  roles  and  responsibilities 
of  both  District  and  City  Health  employees,  determine  priorities,  and  evaluate 
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service.  The  membership  of  this  Committee  facilitates  communication  between 
individuals  with  day-to-day  responsibilities  in  health  services.  The  Com- 
mittee should  advise  the  Associate  Superintendent  for  Instructional  Services, 
as  well  as  the  Director  of  the  Department  of  Public  Health.  Problems  between 
District  and  City  representatives  comprising  this  Committee  should  be  resolved 
by  the  Associate  Superintendent  and  the  Director  of  Public  Health. 

Recommendations 


The  Commission  recommends  that: 

a.  The  organization  and  administration  of  health  services  should  be 
centralized  within  the  SFUSD  by  giving  one  individual  the  responsibility  for 
coordinating  the  District's  health  aides,  vision  screeners,  and  family  life 
education  program.  This  individual  should  also  serve  as  the  liaison  with  City 
health  personnel  assigned  to  the  District,  such  as  nurses  and  audiometrists. 

He  or  she  should  also  coordinate  the  procurement  and  assignment  of  volunteer 
health  workers. 

b.  The  Memorandum  of  Agreement,  prepared  by  the  Central  Health  Committee, 
which  details  the  nature  and  extent  of  health  services  to  be  provided  to  children 
in  the  public  schools,  the  relationship  among  school  principals,  nurses,  teachers 
and  health  aides  and  the  roles  and  responsibilities  of  each  should  be  carefully 
considered  and  approved  by  the  top  policy-makers  of  the  District  and  the  Health 
Department.  Steps  should  then  be  taken  to  implement  the  Memorandum  of  Agreement. 

c.  The  District  should  explore  the  possibility  of  traininq  a small  percentage 
of  site  staff  in  administering  first  aid  and  making  routine  diagnoses  so  that 
schools  with  nurses  available  part-time  will  have  a trained  individual  on  the 
premises  at  all  times. 
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RECREATION 


Legal  Provisions 

The  School  District  is  required  by  City  Charter  (Section  3.553,  amended 
in  1951)  to  establish  its  own  recreation  department.  The  same  Charter  amend- 
ment also  merged  the  Parks  Division  and  the  Recreation  Division  into  one  City 
Department  of  Recreation  and  Parks.  Revenue  for  the  SFUSD's  recreation  program 
is  raised  by  a tax  override,  as  provided  for  in  the  State  Education  Code  (Sections 
20801  and  16651). 


Current  Process 


The  School  Districts  Physical  Education,  Athletics  and  Recreation  Program 

The  School  District's  Department  of  Physical  Education,  Athletics  and 
Recreation  administers  three  programs.  The  physical  education  (P.E.)  and 
athletics  programs  are  under  the  General  Fund  budget  for  Instruction,  whereas 
the  recreation  program  is  separately  budgeted.  The  P.E.  and  athletics  programs 
utilize  facilities  belonging  to  the  City  Recreation  and  Parks  Department  in 
order  to  supplement  their  own  facilities.  The  School  District  does  not  own  any 
swimming  pools,  baseball  or  soccer  fields.  District  tennis  courts  can  only  ac- 
commodate half  of  its  needs,  with  the  City  tennis  courts  making  up  the  difference. 

The  District  utilizes  seven  swimming  pools  owned  and  operated  by  the  City 
during  the  morning  hours  when  non-school  demand  is  lightest.  At  the  present 
time,  the  School  District  pays  the  City  $3,600  for  the  use  of  these  pools.  The 
City  claims  that  it  could  save  $52,000  by  closing  the  pools  until  1:00  PM  be- 
cause non-school  demand  is  light  at  most  of  the  pools  before  that  time.  The 
City  does  not  presently  charge  the  District  for  the  use  of  its  tennis  courts 
or  baseball  and  soccer  fields. 

The  School  District  utilizes  City  facilities  for  its  athletic  program,  but 
only  pays  for  the  use  of  Kezar  Stadium  and  Pavillion  for  10  events  a year  and 
the  use  of  City  golf  courses.  Payments  for  Kezar  Stadium  and  Kezar  Pavillion, 
plus  the  payments  for  monthly  cards  for  use  of  the  golf  courses,  amount  to  less 
than  $3,000  per  year. 

The  Recreation  Department  of  the  School  District  operates  after-school 
recreational  programs  on  53  school  yards  and  basketball  leagues  and  free  play 
in  26  gymnasiums.  The  after-school  programs  range  from  classes  in  arts  and  crafts 
to  various  sports  and  games.  The  weekday  hours  of  activities  are  from  2:00  to 
5:00  PM,  or  3:00  to  5:00  PM,  for  the  school  yard  program  and  from  7:00  to  10:00  PM 
for  the  gymnasiums.  On  Saturdays  and  during  vacations,  school  yards  are-  open 
from  11:00  AM  to  5:00  PM.  Aside  from  the  two  full-time  principal  supervisors 
and  one  full-time  clerk,  the  personnel  under  the  recreation  budget  includes  53 
part-time  directors  for  the  afternoon  program  and  22  for  the  night  program.  All 
personnel  budgeted  under  the  recreation  department  are  Civil  Service  employees. 

The  amount  budgeted  for  the  recreation  program  approximates  $500,000  per  year. 

In  addition  to  its  recreational  program,  the  SFUSD  is  required  by  the  Civic 
Center  Act  to  open  school  facilities  to  the  community  as  long  as  doing  so  does  not 
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conflict  with  the  educational  services  to  students.  High  school  students  and 
adults  make  use  of  school  gymnasium  facilities  during  the  evening  for  various 
activities.  The  supervisor  for  the  basketball  leagues  is  provided  by  the  SFUSD. 

The  City's  Recreational  Programs 

The  Recreation  Division  of  the  Department  of  Recreation  and  Parks  is  divided 
into  athletics  for  men,  athletics  for  women,  arts  and  crafts,  aquatics,  drama 
and  dance,  golf,  junior  museum,  photocenter,  day  camps,  handicapped  services, 
seniors  and  tots  services,  and  musical  activities.  The  units  of  operation  include 
76  neighborhood  playgrounds,  3 housing  centers,  14  aquatic  facilities,  a center 
for  seniors,  a music  center,  a photography  center,  a junior  museum,  yarious  camp 
sites,  and  Golden  Gate  Park.  The  operation  of  local  units  is  monitored  by  a 
satellite  system.  The  City  of  San  Francisco  is  divided  into  13  satellites,  each 
with  a full-time  recreational  supervisor  to  coordinate  and  supervise  the  activities 
within  the  satellite. 

The  City  sponsors  a recreation  program  for  employees  from  over  120  business 
firms  throughout  San  Francisco.  Part  of  their  recreation  program  consists  of 
three  industrial  volleyball  leagues,  which  are  conducted  at  3 school  gymnasiums, 

3 evenings  a week.  The  supervisor  for  these  volleyball  leagues  is  provided  by 
the  School  District. 

The  Recreation  Division  is  staffed  with  165  full-time  recreation  specialists 
and  hundreds  of  part-time  recreation  directors.  Most  of  the  part-time  directors 
are  hired  during  the  summer  months.  All  of  the  employees  of  the  Recreation  and 
Parks  Department  are  recruited  from  the  Civil  Service  list. 

Recreation  administrators  from  the  City  and  the  School  District  meet  several 
times  a year  to  assess  the  recreational  needs  in  neighborhoods  around  the  City. 

They  decide,  jointly,  which  playgrounds  should  remain  open.  Care  is  taken  to 
avoid  duplication  of  programs  administered  by  the  two  systems  in  a neighborhood. 

Issues  and  Analysis 

At  the  present  time,  the  School  District  pays  for  and  administers  the  after- 
school  recreation  program  conducted  on  school  sites  by  means  of  a tax  override. 

The  District's  physical  education  and  athletic  programs  utilize  City  facilities, 
as  needed  and  when  available,  at  very  little  cost.  The  adult  basketball  and 
volleyball  leagues  sponsored  by  the  City  use  the  school  gymnasiums  at  no  cost. 

The  manner  in  which  the  District  and  the  City  should  relate  regarding  administra- 
tion, cost  sharing  and  utilization  of  facilities  is  a complex  issue.  Since  City 
facilities  and  programs  are  not  intended  solely  for  non-school  users  and. for  children 
during  leisure  hours,  some  facilities,  such  as  swimming  pools,  were  originally 
constructed  with  school  use  in  mind.  City  swimming  pools  were  designed  for  "in- 
structional" swimming  rather  than  "recreational"  swimming  so  they  could  augment 
the  School  District's  physical  education  program.  The  School  District  reportedly 
chose  not  to  embark  on  the  construction  of  their  own  pools  for  this  reason. 

As  District  and  City  budgets  become  tighter,  it  is  understandable  that  each 
reassesses  its  policies  with  respect  to  the  other.  Unfortunately,  instead  of 
jointly  working  out  a comprehensive  plan  for  cooperation  and  cost  sharing,  each 
element  seems  to  be  addressed  in  a piecemeal  fashion. 

In  analyzing  alternative  District-City  relationships  reaarding  recreation,  it 
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is  useful  to  distinguish  between  the  District's  physical  education  and  athletics 
programs  and  their  recreational  program  conducted  after  school  hours  on  school 
sites.  The  former  programs  are  part  of  the  District's  educational  responsibilities 
while  the  latter  is  not. 

SFU5D  P.E.  and  Athletic  Programs 


The  utilization  of  City  recreational  facilities  to  auament  the  District's 
physical  education  curriculum  and  athletic  program  should  be  jointly  planned 
and  coordinated  on  a City-wide  basis.  The  School  District  should  therefore 
specify  the  recreational  resources  it  needs,  by  school  and  by  hour,  with  a 
ranking  as  to  the  priority  of  its  needs.  Priorities  might  vary  from  school  to 
school  and  from  season  to  season. 

The  City  Recreation  and  Parks  Department  should  collect  data  showing  the 
nature  and  extent  of  use,  by  non-school  users,  of  its  recreational  facilities. 

These  efforts  should  indicate  periods  of  heavy  and  light  use  for  all  City 
facilities,  especially  those  known  to  be  needed  by  schools,  such  as  tennis  courts, 
swimming  pools,  baseball  fields,  etc.  Working  jointly,  the  City  and  School 
District  could  then  schedule  school  use  of  City  facilities  by  reserving  time  at 
non-peak  periods  during  school  hours.  Where  scheduling  does  not  create  a hard- 
ship for  non-school  users,  the  facilities  should  be  reserved  free  of  charge  for 
school  use.  Where  District  demand  for  recreational  facilities  competes  with  an 
already  large  demand  by  non-school  users,  the  District  should  reimburse  the 
City  for  usage.  Such  reimbursement  would  assist  the  City  to  expand  recreational 
facilities  where  competing  demand  between  school  and  non-school  use  is  highest. 

Clearly  the  rational  scheduling  of  facility  use,  in  order  to  accommodate  as 
much  of  the  total  demand  as  possible,  requires  knowledge  in  advance  of  existing 
demand.  School  programs  and  priorities  can  then  be  adjusted  to  reflect  this 
advance  knowledge. 

SFUSD  Recreation  Program 

Although  the  after-hours  recreation  program  at  school  sites  is  presently 
provided  for  by  City  Charter,  a strong  argument  can  be  made  for  making  this  program 
a City  responsibil ity.  The  program  is  not  a component  of  the  School  District's 
educational  responsibilities.  It  involves  many  of  the  same  activities  which  the 
City  Recreation  and  Parks  Department  simultaneously  provides  at  sites  throughout 
the  City.  With  the  exception  of  the  District's  recreation  administrator,  all 
District  employees  in  the  recreation  program,  full  and  part-time,  are  Civil 
Service  employees  with  the  same  job  classifications  as  City  employees. 

The  Recreation  and  Parks  Department  offers  a wide  range  of  services  and 
specialized  recreational  activities.  City  personnel,  if  they  supervised  school 
site  recreation,  would  be  in  a better  position  than  District  employees  to  refer 
children  with  special  interest  to  nearby  City  recreation  programs  able  to  address 
those  interests.  If  the  City  were  to  incorporate  the  school  site  recreation 
program  into  their  existing  satellite  program,  they  could  consolidate  some  existing 
programs  by  combining  school  recreation  with  neighboring  City  sites,  and,  perhaps, 
reduce  the  cost  of  administering  the  school  site  recreation  program.  This  possi- 
bility would  have  to  be  verified  by  requesting  a plan  from  the  Director  of  the 
Recreation  and  Parks  Department,  complete  with  costs  reflecting  City  administration 
of  the  school  site  recreation  program. 
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The  SFUSD  personnel  have  voiced  two  objections  to  a City-administered 
program.  First,  they  claim  that  some  school  principals  already  complain  about 
the  physical  abuse  to  which  their  schools  are  subjected  by  the  evening  recreation 
programs.  District  recreation  staff  feel  that  if  this  problem  exists  between 
school  principals  and  District  recreation  employees,  it  would  be  compounded  if 
City  employees  had  responsibil ity  for  supervising  recreation  programs  in  schools 
after  hours. 

Secondly,  the  District  doubts  that  the  administrative  cost  to  run  the  after- 
school program  by  the  City  can  be  reduced  unless  there  is  a City-wide  consolidation 
of  all  the  recreation  units.  Such  consolidation  would  require  the  closing 
down  of  some  school  yards.  Because  the  demand  is  high  at  each  of  the  school 
yards  currently  in  operation.  District  personnel  feel  that  the  closing  down  of 
some  yards  may  inconvenience  some  school  children  and  therefore  lead  to  com- 
munity discontent. 

Thirdly,  it  is  not  clear  if  the  District  can  use  its  tax  override  money  to 
pay  the  City  for  administering  the  recreation  program  on  a contract  basis.  It 
is  not  clear  how  the  two  agencies  should  share  the  costs,  or  even  if  they  should 
be  shared.  The  advantages  and  disadvantages  of  a centrally-administered  recreation 
program  need  further  exploration.  The  use  of  District  and  City  facilities  by 
students  and  the  community  and  the  sharing  of  program  costs  should  be  analyzed 
in  depth  by  a joint  task  force  composed  of  District  and  City  staff  and  informed 
citizens.  This  group  should  form  the  nucleus  for  a permanent  committee  for 
joint  City-District  recreation  planning  and  coordination,  should  be  integrally 
involved  with  the  educational  component  of  a comprehensive  neighborhood  services 
plan  for  the  entire  City,  and  should  be  coordinated  by  the  City  Planning  Department. 

Recommendations 


The  Commission  recommends  that: 

a.  The  School  District  and  the  City  Recreation  and  Parks  Department  should 
develop  a City-wide  plan  for  the  use  of  City  recreational  facilities  by  the 
District  to  augment  its  physical  education  and  athletic  program.  The  plan  should 
be  based  upon  a delineation  of  the  District's  recreational  needs,  by  school  and 
by  time  of  day,  and  should  reflect  the  nature  of  non-school  user  demand  so  that 
school  utilization  causes  a minimum  dislocation  of  non-school  use.  Where  non- 
school use  is  Tow  or  moderate,  time  should  be  reserved  for  school  use  at  no  charge 
to  the  District.  Where  non-school  use  is  high  and  the  District  needs  access  to 
the  recreational  facility  for  a priority  program,  they  should  reimburse  the  City 
for  use  of  the  facility  at  a mutually  agreeable  rate.  This  reimbursement  is  in- 
tended to  assist  the  Recreation  and  Parks  Department  to  expand  its  facilities,  and 
where  possible,  to  better  accommodate  the  high  demand  by  both  school  and  non-school 
users. 

b.  A joint  committee  should  be  appointed  by  the  Board  of  Education  and  the 
City  Recreation  and  Parks  Commission.  This  Committee  should  explore  the  feasibility 
of  having  the  School  District  contract  with  the  City  Recreation  and  Parks  Depart- 
ment to  administer  the  after  school  recreation  program  currently  administered  by 
the  SFUSD  on  school  property.  If  feasible,  this  arrangement  would  better  coordinate 
the  school  site  recreation  program  with  the  full  range  of  City  recreational  services 
through  central  supervision  by  the  City.  The  committee  should  explore,  in  detail, 
cost  savings  which  might  be  attributable  to  economies  of  scale  while  ensuring  ways 
of  safeguarding  school  property  and  equipment  during  recreational  use  after  hours. 
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c.  The  School  District  should  develop  a work/study  program  in  cooperation 
with  local  colleges  and  universities  whereby  physical  education  and  recreation 
majors  could  be  involved  in  the  after-school  recreation  program. 

d.  Both  the  School  District  and  the  Recreation  Department  must  pay  con- 
siderably greater  attention  to  the  legal  requirements  for  integration  and  quality 
of  services  in  the  activities  and  facilities  which  they  provide. 
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LIBRARIES 


Legal  Provisions 

The  San  Francisco  Public  Library  System  is  established  by  the  City  Charter, 
Section  3.560-61.  The  Mayor  appoints  a Library  Commission  which  establishes  policy 
and  appoints  a City  Librarian.  In  accordance  with  State  Law,  a school  district 
must  provide  library  services,  and  may  do  so  by  establishing  its  own  libraries  or 
by  purchasing  the  services  of  a city  or  a county  library  system  (Ed.  Code  7050, 
7201,  7205). 


Current  Process 


The  Public  Library  System  operates  a Main  Library  in  the  Civic  Center,  26 
neighborhood  branches,  one  Business  Branch.  Up  until  several  months  ago,  the  Public 
Library  also  operated  a bookmobile.  The  bookmobile,  a 1954  vehicle,  is  no  longer 
operable;  while  staff  and  books  are  available,  cost  to  replace  the  vehicle  is  about 
$40,000. 

Services  to  the  community  are  based  on  age  level.  Programs  for  children  through 
age  thirteen  are  supervised  by  the  Coordinator  of  Children's  Services.  The  balance 
of  the  program  is  supervised  by  the  Coordinator  of  Adult  Services.  The  Public  Library 
is  currently  staffed  with  21  children's  librarians  and  78  adult  librarians  (in  full-time 
equivalents).  With  the  exception  of  5 neighborhood  branches,  each  facility  has  a 
minimum  of  2 professional  librarians,  one  servicing  the  children  and  one  the  adults. 

Programs  for  children  are  designed  for  pre-schoolers,  school-age  children  and 
adults  who  work  with  children.  Wherever  a children's  librarian  is  available,  there 
are  weekly  story  hours  and  filmstrips  for  pre-schoolers . For  the  past  five  years, 
services  to  the  pre-schoolers  have  received  the  highest  priority  from  the  Library. 

In  1972  the  Early  Childhood  Project  was  federally  funded  to  provide  programs  for  pre- 
school children  and  for  adults  who  work  with  San  Francisco's  43,000  children  under 
the  age  of  five.  Although  federal  funding  ended  in  December  1975,  private  donations 
will  continue  to  support  the  24-hour,  recorded  Dial-A-Story  program. 

Regular  programming  for  school  age  children  includes  story  hours,  film  programs, 
and  a monthly  puppet  show.  A Summer  Reading  Program  offers  regularly  scheduled  read- 
ing sessions  for  children  of  all  ages.  Other  participants  in  children's  programs  are 
parents,  nursery  school  teachers,  and  students  of  children's  literature. 

Programs  for  adults  (age  14  and  above)  include  films,  lectures,  concerts,  book 
discussion  groups,  reading  to  the  blind  and  the  physically  handicapped,  playreading 
and  chess  tournaments.  Adult  librarians  also  visit  the  City  and  County  jails  and 
the  senior  centers  to  take  book  requests  and  collect  books  being  returned. 

The  School  District  Library  System 

The  School  District's  library  program  is  administered  by  the  Reading/Library 
Department  and  is  organized  under  two  divisions:  Elementary  and  Secondary  Libraries. 
There  is  a school  library  at  each  school  except  P.  A.  Hears t and  Noriega  elementary 
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schools  and  the  alternative  schools.  Library  services  at  the  school  sites 
are  monitored  by  the  central  offices  of  Elementary  and  Secondary  Libraries  located 
at  135  Van  Ness  Avenue.  Also  located  at  135  Van  Ness  is  the  Teachers'  Professional 
Library,  supported  by  the  County  School  Service  Fund.*  This  library  serves  District 
personnel  as  well  as  interested  citizens  and  professional  organizations. 

Elementary  School  Libraries 


Elementary  school  librarians  are  assigned  to  schools  by  the  central  office  of 
Elementary  Libraries.  The  amount  of  librarian  service  a school  receives  is  deter- 
mined by  a comparability  ratio,  based  primarily  on  school  enrollment.  There  are 
currently  29  elementary  librarians  in  the  field  whose  time  is  distributed  in  the 
following  manner: 


Number  of  Elementary  Schools 
6 


2 

19 

50 

16 


Days  Per  Week  with  a Librarian 


5 

4 

3 

2 

1 

0 


The  elementary  library  programs  are  dependent  upon  staffing.  As  this  table 
shows,  staffing  varies  considerably  from  one  school  to  another.  Most  of  the  elemen- 
tary schools  receive  the  service  of  a librarian  once  or  twice  a week.  There  are, 
however,  sixteen  schools  without  the  services  of  any  site  librarian. 

Some  of  the  schools  without  librarian  services  have  been  able  to  maintain  their 
libraries  at  a minimum  level  of  operation  with  the  help  of  volunteers  and  teachers. 
Those  librarians  serving  schools  once  or  twice  a week  stress  a structured  program 
with  emphasis  on  motivation  for  reading,  reading  guidance,  and  the  organization, 
selection,  and  use  of  library  materials.  Most  of  those  three  or  more  days  a week 
have  been  able  to  develop  from  the  book  library  concept  to  an  integrated  library/media 
center  that  is  more  adquately  equipped  to  meet  individual  needs,  interests,  and 
abilities. 


Secondary  School  Libraries 

The  secondary  school  library  program  is  fundamental  to  the  schools'  instructional 
resources  and  to  the  promotion  of  its  educational  goals.  While  elementary  librarians 
are  included  in  the  Elementary  Libraries  budget  and  are  assigned  to  the  schools  by 
the  central  office,  the  secondary  librarians  are  assigned  to  specific  schools  and 
work  under  the  administrative  direction  of  the  school  principal.  Secondary  school 


*The  County  School  Service  Fund  budget  is  under  the  jurisdiction  of  the  State 
Superintendent  of  Public  Instruction  and  provides  State  funds  to  enable  county 
superintendents  to  furnish  certain  services  to  school  districts,  such  as  audio- 
visual aids,  library  service  and  the  financing  of  the  Regional  Occupational  Program. 


' 
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librarians  are  budgeted  under  individual  school  site  budgets. 

Currently  there  are  40  librarians  working  at  the  secondary  school  sites  and 
two  working  in  the  central  office.  Host  of  the  senior  high  schools  have  two  libra- 
rians. All  junior  high  schools  are  staffed  with  at  least  one  librarian;  four  are 
staffed  with  two. 

The  services  and  programs  of  the  secondary  school  libraries  support  the  instruc- 
tional curriculum  by  providing:  (1)  a collection  of  relevant  library  media  materials 

(2)  a program  of  instructional  services  coordinated  with  classroom  instruction;  and 

(3)  guidance  and  service  conducive  to  growth  in  reading  ability,  literary  standards, 
and  research  techniques. 


Issues  and  Analysis 

The  San  Francisco  Public  Library  system  and  the  School  District  libraries  are 
administratively  and  functionally  independent  from  each  other.  Yet  it  is  clear  that 
their  objectives  and  their  clientele  overlap  to  a considerable  degree.  As  in  the 
areas  of  health  and  recreation,  the  School  District's  library  services  focus  on  a 
subset  of  the  City's  total  population.  While  the  City  Library  system  attempts  to 
provide  resources  and  services  for  the  entire  specturm  of  the  City's  residents,  includ 
ing  private  and  parochial  school  students,  the  School  District  library  program  focuses 
on  the  needs  of  students  within  a rather  formal  educational  environment. 

Both  library  systems  must  work  closely  together  in  order  to  augment,  and  not 
duplicate,  their  resources  and  programs.  Neither  the  School  District  nor  the  Public 
Library  System  has  financial  means  to  build  facilities,  plan  programs,  or  buy  material 
without  coordinating  their  efforts  with  each  other  to  increase  efficiency. 

The  need  for  such  coordination  is  underscored  by  the  fact  that  San  Francisco 
has  never  spent  more  than  1%  of  its  annual  budget  on  its  library  system,  while  the 
average  for  the  nation's  large  cities  is  2%.  Further,  the  nation's  large  cities 
employ  an  average  of  6.64  professional  and  clerical  staff  per  10,000  residents,  while 
San  Francisco  employs  only  4.3  per  10,000.  The  gap  is  comparable  with  respect  to 
books  per  capita. 

Similarly,  the  School  District  libraries  suffer  from  inadequate  resources.  The 
allowance  per  pupil  for  library  books  between  1970  and  1974  declined  from  $4.00  to 
$1.50  at  the  elementary  level  and  from  $4.78  to  $2.50  at  the  secondary  level.  At  the 
same  time  that  budgets  for  books  were  decreased,  the  average  cost  of  a book  increased 
by  over  50%  since  1969.  In  light  of  the  low  reading  scores  in  the  School  District 
for  the  same  period,  one  would  question  the  priority  assigned  to  the  funding  of 
1 ibraries. 

Coordination  between  the  School  District  libraries  and  the  City's  libraries 
should  be  strengthened  for  reasons  that  go  beyond  simply  increasing  the  efficiency 
with  which  resources  are  used;  it  is  needed,  as  well,  to  facilitate  a broader  aware- 
ness among  children  and  young  adults  of  what  is  available  to  them  as  residents  of 
San  Francisco.  A closely  coordinated  program  between  school  and  City  libraries  can 
introduce  students  to  the  City's  facilities  and  induce  them  to  continue  using  the 
Public  Library  System  long  after  they  leave  the  school  system.  Part  of  the  educa- 
tional system's  responsibility  is  to  introduce  the  child  to  the  world  around  him, 
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not  merely  bring  the  outside  world  within  the  confines  of  the  school.  Coordinated 
programming  between  the  two  library  systems  can  facilitate  this  process.  Lack  of 
familiarity  with  the  entire  range  of  City  services  during  the  child's  years  of 
development  may  well  decrease  his  or  her  desire  to  seek  them  out  once  formal  school- 
ing has  ended. 

The  Commission  has  been  greatly  encouraged  by  the  Joint  Library  Task  Force, 
recently  established  to  explore  ways  of  improving  coordination  between  the  two 
library  systems.  Unfortunately,  the  appointments  to  this  Task  Force  have  not,  as 
yet,  been  made  by  the  City.  Several  meetings  have  been  held  with  School  District 
appointees  only.  This  Task  Force  should  serve  as  the  mechanism  for  exploring  feasible 
areas  of  cooperation  and  coordination  and  for  facilitating  the  adoption  of  policies 
that  will  "build  in"  coordination  between  both  library  programs  in  an  on-going  manner. 

Recommendations 

The  Commission  recommends  that: 

a.  The  San  Francisco  Public  Library  Commission  should  make  its  appointments 
to  the  Joint  Libraries  Task  Force  as  soon  as  possible  to  enable  this  task  force 

to  move  ahead  with  a full  complement  of  members. 

b.  The  Joint  Libraries  Task  Force  should  serve  as  the  primary  vehicle  for 
proposing  policies  and  procedures  whereby  the  School  District  libraries  and  the 
San  Francisco  Library  system  augment  each  other's  programs  for  mutual  benefit.  We 
suggest  that  the  Task  Force  explore  the  following  areas  as  part  of  its  study: 

o Methods  whereby  both  library  systems  can  coordinate  their  acquisition  of 
reading  material  so  that  unnecessary  duplication  is  minimized  and  economies 
of  scale  can  be  realized  by  both  systems. 

o A book  "loan"  program  whereby  specialized  high  school  courses  might  borrow 
books,  for  which  they  have  limited  use,  from  the  Public  Library  System. 

o A program  whereby  the  City's  bookmobile  might  be  regularly  scheduled  to 
serve  the  sixteen  elementary  schools  which  presently  have  no  librarian  service. 
Funds  for  vehicle  replacement  would  have  to  be  secured. 

o A method  whereby  elementary  school ^ol asses  are  encourage  to  schedule  class 
visits  to  neighborhood  libraries  at  times  that  are  conveient  for  both  branch 
librarians  and  classroom  teachers. 

o Facilitate  coordinated  efforts  by  both  systems  to  obtain  funds  through 
revenue  sharing  and  manpower  programs  for  additional  personnel,  and  to  develop 
volunteer  programs.* 


*See  Appendix  for  Minority  Viewpoint 
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CONCLUSIONS 


The  Commission's  recommendations  have  resulted  from  weighing  factors 
which,  in  each  case,  involve  tradeoffs.  In  many  instances  specific  steps 
might  be  taken  to  improve  the  existing  relationship  before  the  District 
considers  disengagement.  Mechanisms  for  cooperation  must  be  developed  so 
that  District  and  City  resources  are  being  utilized  effectively  and  joint 
planning  is  rewarded  rather  than  discouraged. 

Some  relationships  work  well  for  both  parties  because  of  the  particular 
individuals  involved  in  the  cooperative  efforts.  In  other  cases,  particular 
individuals  are  responsible  for  many  of  the  problems.  Those  who  advocate 
the  School  District's  independence  from  the  City  and  County  point  to  what 
they  believe  will  be  an  increase  in  District  efficiency,  accountabl i ity  and 
freedom  from  the  politics  of  municipal  government.  To  believe,  however,  that 
this  will  occur  purely  by  virtue  of  disengagement  from  the  City  and  County 
is  naive.  There  is  nothing  inherent  in  a move  towards  autonomy  that  will 
make  a governmental  unit  more  efficient,  less  political,  or  more  effective  in 
achieving  its  objectives.  Only  an  understanding  of  the  procedural  and  human 
factors  causing  problems  offers  the  prospect  of  improved  District  performance. 


APPENDIX 


I 


II 


A MINORITY  VIEWPOINT  ON  THE  RELIANCE 
ON  VOLUNTEERS  FOR  SCHOOL  SERVICES 


The  students  in  San  Francisco  Public  Schools  are  entitled  to  the  services 
which  are  essential  elements  of  the  learning  process.  The  Commission  has 
pointed  up  the  severe  shortage  of  library  services  in  the  San  Francisco  Unified 
School  District  and  has  suggested  the  utilization  of  volunteer  staff  to  meet 
this  shortage. 

It  is  the  opinion  of  a substantial  number  of  Commissioners  that  volunteers 
should  not  be  used  to  staff  needed  programs;  rather  the  District  and  the  City 
should  budget  and  fund  these  programs  at  a level  appropriate  to  the  need.  While 
there  are  many  dedicated  volunteers  in  the  School  District  and  in  City  programs, 
effective  educational  planning  requires  that  personnel  assigned  to  critical  pro- 
grams be  selected  for  the  skills  they  can  bring,  be  held  accountable  for  the 
tasks  assigned,  and  be  available  on  a scheduled  basis.  One  or  more  of  these 
elements  is  often  missing  in  programs  staffed  by  volunteers. 

Reliance  on  volunteers  also  tends  to  delay  honest  confrontation  with  major 
problems  and  to  postpone  necessary  and  more  permanent  solutions  in  the  area  of 
human  services.  There  is  a severe  unemployment  problem  in  San  Francisco  and  the 
need  for  job  development  has  been  recognized  by  all;  in  such  a situation,  it  is 
a disservice  to  suggest  the  use  of  volunteers  when  paid,  career-oriented  work 
could  be  made  available  through  the  use  of  federal,  state  and  city  job  develop- 
ment funds.  It  is  also  possible  to  provide  work-study  opportunities  for  students 
in  these  areas  of  identified  need. 

San  Francisco  is  a city  with  a highly  diverse  ethnic  population.  The  Com- 
mission has  already  indicated  in  other  reports  that  school  personnel  does  not 
reflect  this  cultural  variety.  In  recent  years,  some  change  in  "complexion" 
has  come  through  the  use  of  paid  paraprofessional s , hired  under  special  programs 
to  meet  identified  needs.  The  consistent  volunteer,  able  to  commit  regular  and 
prolonged  periods  of  time  to  a task,  without  pay,  tends  to  come  from  a small 
segment  of  the  population.  Few  racial  and  ethnic  minorities  would  be  able  to 
function  in  this  capacity,  thus  exacerbating  the  already  exclusionary  image  of  the 
School  District. 

It  is  our  opinion  that  the  School  District  and  the  City  should  reorder  budget 
priorities  to  provide  the  necessary  funds  to  assure  that  the  real  needs  of  school 
children  are  met.  Volunteers  can  and  should  be  called  upon  for  ad  hoc,  task- 
oriented,  limited  time  activities,  but  should  not  be  used  as  substitutes  for  full 
or  part-time  paid  staff  on  priority  programs. 

An  Additional  Note: 

Neither  the  majority  nor  the  minority  recommendations  concerned  with  the 
shortage  of  library  personnel  take  note  of  a promising  resource  whose  cost  would 
be  minimal  — high  school  students. 

The  District's  Board  and  Superintendent  are  formally  committed  to  developing 
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a wide  array  of  programs  to  better  meet  the  needs  and  interests  of  the  City's 
high  school  students.  The  District  should  explore,  as  one  means  of  strengthening 
its  high  school  program,  offering  credit  to  high  school  students  who  want  to  be 
trained  to  provide  services  in  libraries. 

There  is  now  considerable  belief  among  educators  that  both  groups  of  students 
gain  when  older  students  assist  younger  ones  in  educational  programs.  The  ap- 
propriately trained  high  school  student  gets  experience  and  the  opportunity  to 
profit,  both  academically  and  practically,  from  close  association  with  reading 
materials,  as  well  as  from  teaching  and  helping  younger  pupils. 

There  will  never  be  enough  money  available  to  provide  all  of  the  educational 
services  that  might  be  valuable.  At  the  present  time,  it  is  urgent  that  high 
schools  offer  responsible  opportunities  which  promote  learning  and  maturity,  and 
give  students  glimpses  of  career  options,  as  well  as  of  their  role  as  citizens. 

This  suggestion  in  no  way  questions  the  desirability  of  diligently  searching 
for  funding  to  increase  the  number  of  salaried  library  personnel,  nor  the  merit 
of  supplementing  professional  and  other  staff  with  volunteers. 


